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ABSTRACT
The years that span the Federation of the Australian colonies in 
1901, and the onslaught of the Great Depression, witnessed a conscious 
drive to populate and develop Australia more rapidly. The country 
looked upon as the source of additional population was the United 
Kingdom.
The thesis examines the supply and demand behavioural responses 
behind UK migration to Australia together with the formation of 
migration and development policy of Australian governments,Settling 
UK migrants upon the land was not, as is commonly supposed, a sine qua 
non of Australia’s migration policy, nor was development policy 
restricted to the expansion and diversification of rural activity.
Rather, Australian governments intervened across a broader front in 
support of output, employment and high standards of living, and directly, 
and indirectly, in support of population growth. The latter, in turn, 
conveyed an ever growing army of consumers, producers and taxpayers into 
the future. It also meant greater national security.
The structural equations estimated in the second part of the thesis 
cast further light on the demand for UK immigrants and also on why 
people came. The model differs from earlier Australian and overseas 
studies in that population is distinguished from labour, supply and 
demand are specified as ’excess' curves, and the traditional emphasis 
on ’free market’ labour transfers is largely replaced by an emphasis 
on government intervention.
It is difficult to directly compare the empirical results with past 
research based on different models. This is particularly so in the case 
of Australian studies which have been wholly confined to single equation 
push-pull models, whereas one of the advances made in this study is the 
estimation of separate supply and demand functions. One general 
observation can be made. The only factors detected in previous studies 
relating to Australia have been unemployment rates. In contrast, the 
current study has uncovered a wide range of determinants of migration.
My estimation of the inverse demand function (government subsidies 
to migrants being taken as the left hand side variable), suggests that 
variation in demand was predominantly determined by the short term
absorptive capacity of the Australian economy; the significant explanators
were public investment, wealth-cum-budget capabilities, and the degree 
of tightness in the labour market. On the supply side, the preponderant 
influences behind migration were the expected income gains accruing to 
human capital, and the costs of migrating - the latter entailing the 
costs of transport and job search. Governments most directly influenced 
transport costs via contract rates and passage subsidies. Though less 
directly, their intervention in support of jobs and wages, most likely 
also operated to increase supply.
Within the corttext of the broad targets of population additions set, 
Australia, it is argued, obtained the numbers she sought. But there were 
many inherent weaknesses and implicit costs in the strategy of peopling 
Australia and already by the eve of the depression,the presumed efficacy 
of policy was under attack.
This thesis is my own work.
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INTRODUCTION
Australia is like Heaven. There are not 
enough people in either place.
Sir James Mitchell, 1923 
(Premier of Western Australia)
This thesis is an attempt to tell something of the story behind 
the peopling of Australia in the early twentieth century. The years 
that span Federation in 1901 and the Great Depression witnessed a 
conscious drive to populate and develop Australia more quickly. The 
decline in the birth rate was by and large accepted as a secular trend 
characteristic of all western societies and in any case Australia 
could not afford to wait for the day when she would be adequately 
peopled by her own sons and daughters. Immigration was recognised as 
the means of augmenting population growth and the traditional ties 
between Australia and the United Kingdom - or ’Home’ as most Australians 
referred to it - made it rather natural to look to the United Kingdom 
as the source. Moreover, other lands of recent settlement were not 
suppliers of population - rather they were competitors. And, in an 
era in which Australians had announced to the world the policy of a 
’White Australia’, the ’surplus' people of many other countries were 
not welcome. In the pages which follow, three related issues are 
explored; why UK migrants were wanted, why they came and the formation 
and nature of government policy with respect to immigration and 
development.
For convenience the thesis has been divided into two parts. The 
first part examines the formation of government policy, the reasons 
behind the drive to people Australia and the ways in which Australian 
governments intervened to accelerate UK immigration and to foster 
development. The second part of the thesis is largely devoted to
1 Prime Minister's Department, Correspondence File, A461, AF326/1/3, 
Commonwealth Archive Office. '
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formulating supply/demand models of population flows and tests of 
hypotheses as to why migrants came, why they were wanted and the 
impact of government intervention. Not all aspects of the narrative 
of Part I could be tested due to data limitations, degrees of freedom 
and the measurability of certain factors. The last chapter however, 
draws on both the qualitative evidence of the first part and the 
econometric estimates of the second in an effort to unravel the story.
To guide the reader through such a long, I hesitate to use the 
word tedious, thesis, more than the few words above are in order in 
introducing the structure and approach I have adopted.
Six chapters form Part I. The first two of these set the backdrop
to the subsequent discussion of policy formation with an examination
of the course and change in the Australian economy and labour market
and of the nature of government intervention in economic matters.
Although the discussion focusses on Australia, I have endeavoured, 
albeit it crudely, to compare and contrast the conditions and rewards 
of the Australian worker with his counterpart in Britain. The 
chapters, particularly the second, also have the ancillary role of 
providing much of the data used in Part II of the thesis. Chapter 3 
then describes the contours of Australian/UK migration. Against this 
background - the economy and labour market, government intervention 
in economic matters and the course of migration - Chapters 4-6 
tackle head on the issue of the formation and implementation of 
migration policy. In Chapter 4, institutional arrangements, the 
assignment of roles among Australian governments and target setting 
are explored. The intervention of governments in the economy and 
labour market held important implications for the pace and scale of 
immigration. Some actions were deliberately fashioned to lift the 
pace of population transfers, others were not so singularly 
fashioned, though still, directly and indirectly, influenced the 
inflow. This chapter looks at the most direct measures taken by 
governments to people Australia - their direct expenditures on 
recruiting and subsidizing emigrants from the United Kingdom.
Chapters 5 and 6 broaden the story. They explore the desire or 
demand for peopling Australia and how population and immigration 
policies of governments were interwoven with their strategies of 
economic development.
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Part II of the thesis, as I have indicated, subjects certain 
aspects of the story to empirical test and extends that story in 
a number of respects. The second part of the thesis is organised 
around three chapters. The first, Chapter 7, begins by surveying 
some of the literature on international migration by economic 
historians. The chapter seeks to identify the 'proffered economic 
laws' of population transfers, to assess how they have withstood 
predictive tests and the reliability and soundness of such tests.
In Chapter 8, I outline my own model of UK immigration, one which 
it is hoped is innovative and cognisant of Australia's historical 
and institutional conditions of development, and her strategy of 
population growth. Chapter 9 reports the results of subjecting this 
model - both as a single and simultaneous equations system - to 
test. The final chapter draws from both the literary evidence and 
econometric work in a bid to extend our understanding of the 
behavioural relations behind the peopling of Australia and the role 
of governments.
My great debt is to my supervisors, Drs. J.J. Pincus and 
N.G. Cain and to the Head of the Department, Professor N.G. Butlin, 
whose advice was invaluable and unstinted throughout. I must also 
acknowledge the continuing benefit I have gained from the joint 
departmental seminar series in Economic History and from discussions 
with staff and students in the various Economics and Economic History 
departments of the university. Wayne Naughton is also to be thanked 
for his very considerable computer work.
The assistance of the library section of the university staff 
and of librarians in the Australian Bureau of Census and Statistics 
has been freely given throughout my researches and is gratefully 
acknowledged at this time. Hie assistance given by archivists in the 
ANU, Victorian, NSW and Commonwealth Archives Offices is also gratefully 
acknowledged; in particular, the untiring assistance of Jill Brophy 
in helping me find my way through the maze of public records held 
by the Canberra Branch of the Commonwealth Archives Office.
xiv
Finally, I wish to thank my wife, who read and commented on the 
draft and as the deadline menacingly approached, organised the typing 
and assisted with the proof reading. I am greatly indebted to her 
and to the typists who have managed to transform an untidy draft 
into an elegant presentation.
P A R T  I
GOVERNMENT INTERVENTION 
MIGRATION AND 
AUSTRALIA’S POPULATION 
STRATEGY
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Chapter 1
THE AUSTRALIAN ECONOMY
Introduction
The main purpose of this Chapter is to provide a sketch of the 
growth and structural change within the Australian economy from 
Federation to the Great Depression. Decision-makers (migrants, 
Australian residents, pressure groups and the elected members of 
state and Commonwealth legislatures) did not act in a vacuum. This 
Chapter is an attempt to outline the principal features of Australian 
economic development and to offer a backdrop to the subsequent 
discussion of policy formation.
Many of the features which are clearly evident after Federation, 
first in Australian life styles (urbanisation, social experimentation 
in wage fixation and more generally government interference in 
economic matters) and second, in the course of economic development 
(inter- and intra-sectoral diversification), had their roots deeply 
buried in the nineteenth century. I have therefore begun with this 
prehistory.
Overall performance was not generally on the same scale in the 
thirty years following Federation as it was during the 'pioneering' 
phase of Australian development, 1860-90. It is argued, however, that 
measures of aggregate output growth reveal little about structural 
change,and that an appreciation of this is important in understanding 
Australia's migration and development policy. This change was 
importantly fostered by governments via public investment, subsidies, 
price props, preferential treatment of local suppliers in government 
contracts, and the tariff.
The role of governments cannot be measured simply in terms of net 
expenditures, or the number of workers and other inputs directly 
employed in departments and public business undertakings. Some actions, 
such as tariff protection, raised government revenue rather than 
depleted it, and wages and salaries of government employees were small 
in total, compared to those paid by the private sector.
More to the point is how governments behaved and the nature of 
the constraints on their behaviour. Governments essentially provided
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the corporate machinery that enabled conflicting and cooperating group 
pressures to be vented, and the means of implementing these resolutions.
In this way the 'private' and 'public' sectors were highly interdependent.
In defining (by democratic procedures) and in implementing the 
outcome of cooperating and competing claims, governments could and 
did act, at least in the short run, in a rather special fashion. For 
their decisions were taken in comparative isolation from prices and 
costs. Such behaviour was not peculiar to the first three decades of 
the twentieth century. For instance, limitation of profit, rate 
reductions and the planning of construction to aid economic development, 
had been goals of governments in building the network of transport and 
communications facilities in the nineteenth century. Furthermore, in 
the latter part of the nineteenth century, not all decisions of private 
investors had been attuned to costs. For instance, in the eighties a 
considerable amount of investment was directed into the pastoral sector 
by a growing number of pastoral finance companies. With easy finance, 
and fortified by romantic memories of fortunes won in the seventies, 
pastoralists overextended rural capital. Much of it subsequently was 
written off. In the cities too, entrepreneurs extended fixed assets 
with scant regard to costs. The frenzy grew and fed upon itself. The 
depression (and the drought) however forced a reassessment. The great 
land boom both in the country and the cities had crashed, and with it 
went the bloated expectations of the age. Prices and costs perforce 
now loomed larger in private investment decisions. This contrasted 
with government behaviour, where ventures and actions undertaken were 
still not at all closely scrutinised for their net returns. But because 
governments were largely unencumbered by considerations of cash flows, 
they were able to provide direction to development. However, at least 
by the close of the twenties, the weaknesses inherent in the separation 
of decisions from strict economic criteria became increasingly 
burdensome - a thesis expounded at length in Chapter 5.
This Chapter is organised in the following way: First, as already
indicated, I begin with a sketch of growth leading up to Federation. 
Second, growth in the ensuing three decades is examined at both 
aggregate and sectoral levels, and also compared with the performance 
of some other western economies. Finally, attention is focussed on 
the structural change which occurred and the manner in which governments 
sought to influence this change. Subsequent chapters are devoted to
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the role of government intervention in the labour market and of their 
overall strategy of development and of population growth.
Prehistory, 1860-1900
By 1860 Australia had attained a world pinnacle of per capita 
real income , a position achieved through pastoral expansion and gold 
mining,and facilitated by particularly high workforce participation 
rates. But Australia was still largely an untamed continent. The 
thirty years following 1860 saw a prodigious effort by both the private 
and public sectors to achieve a real physical control of the new 
continent. The pace of output growth was rapid, though population 
growth and declining workforce participation rates pressed hard on 
its tail.
Table la: Australian Output and Population( per c£nc per annj/ru Growth, 1861-90
Real GDP* Population Real GDP per head
1861-70 5.3 3.9 1.4
1871-80 5.7 3.1 2.6
1881-90 4.4 3.6 0.8
Source: N.G. Butlin, Australian Domestic Product ...»
Table 269 . Bo lUliQ'S
* icjiO-U pnceS
Three related features of this output and population growth are 
pertinent to my subsequent story of development in the early twentieth 
century, and of Australia's immigration and population strategy.
First, Australia possessed a mixed economic system - often 
enunciated as ’colonial socialism' - in which public authorities played 
a detailed role in the workings of the economy and the labour market
1 N.G. Butlin, 'Some Perspectives of Australian Economic Development 
1890-1965', in Colin Forster, ed., Australian Economic Development in 
the Twentieth Century, Sydney 1970, p.284.
2 This was largely the result of the immigration of single male fortune 
hunters during the fifties and government sponsored immigration of single 
females. Over 1871-1961 the shares of the workforce in total population 
deviated little from 40 per cent. In 1861 however, it was 50.6 per cent. 
This initial advantageous condition was eroded away in due course by 
family oriented immigration, which became the norm and the emigration of 
adult males to the New Zealand gold fields in the sixties.
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and in the early provision of an institutional framework for worker
and social reforms. In the era 1860-90 the central thrust of public
development policy was to establish the main arterial communications
system1 23, and in this way seize control of the continent.
Second, Australia was heavily reliant on overseas factor transfers.
For some years (1881-90) the capital inflow made up 50 per cent of
gross capital formation, and this moreover in a period when total gross
capital formation was proceeding apace - it constituted almost 20 per
cent of GDP. This- foreign development capital flowed into both
private and public enterprise in roughly equal proportions, although
3there was some short run inversity of movements. The capital inflow
gravitated towards three areas which together accounted for 70 per cent
4of total investment - private investment in residential housing 
(particularly in the eighties), private investment in the pastoral 
industry, and public investment in the network of transport and 
communications facilities.
These two features of the era, public intervention and factor 
transfers, were closely entwined since governments were particularly 
prominent in promoting capital and labour flows. In their transport, 
communications and other programmes, so active were colonial governments 
that about 40 per cent of total capital formation was attributable to
1 The origins of government intervention in railway construction 
dates back to the fifties, when private construction ventures came 
to a standstill in the face of labour and capital shortages, both 
factors being diverted to mining, and to the emergence of the view 
that governments had a superior ability to raise capital in London 
and to secure navvy-labour through assisted immigration. In the post­
rush era of the sixties, private enterprise focussed on the relatively 
more lucrative provision of residential, commercial and industrial 
assets, but the absence of private railway developers may have also 
been due, as Butlin suggests, to a lack of entrepreneurial ability
on the scale required. Subsequently, in the early 1870s a social 
purpose in construction and operation crystallised: limitation of
profit, rate deductions and the planning of construction to aid 
economic development. The favourable reaction of the public to this 
policy clinched the government's role in the field. See F.W. Eggleston, 
State Socialism in Victoria, London 1932, pp.27-28; N.G. Butlin, 
'Colonial Socialism in Australia', in The State and Economic Growth, 
H.G.J. Aitken, New York, 1959, p.41.
2 Butlin, "Some Perspectives op.cit., Table 6.8.
3 Butlin, 'Colonial Socialism ...', op.cit.
 ^ viz. internally generated savings plus imported savings, see N.G. 
Butlin, 'Some Structural Features of Australian Capital Formation 
1861-1938/39', Economic Record, December 1959; N.G. Butlin, Investment 
in Australian Economic Development, 1861-1900, Cambridge, 1964, pp.42-84.
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public sector outlays, and in raising the funds they entered the London 
capital market as major borrowers. Also in the presence of excess demand 
for domestic labour, governments inaugurated large scale programmes of 
assisted immigration from the British Isles. One half of the migrants 
arriving received government assistance with their passages.1 23
This is not to suggest that all publicly sponsored activities 
would have lapsed in'the absence of government support; some portion 
displaced privately financed projects and factor transfers which 
otherwise would have eventuated. Nor is it to suggest that government 
intervention was unique to the Australian colonies. Some degree of 
intervention is apparent in all economies. Further, the degree and style 
of intervention experienced in Australia was not without parallel during 
that period. Across the Tasman in New Zealand, Reeves in 1894 introduced 
the first system of compulsory state arbitration to the world. New 
Zealand also sought to augment her workforce and population growth by 
state assisted immigration, and in meeting capital requirements was also 
active on the London capital market. The New Zealander, Sir Julius Vogel 
was a key figure in initiating the colonial Stock Act of 1877 , and the 
first borrower of funds for public works following the passage of the
1 For discussion of immigration in the nineteenth century see T.A. Coghlan, 
'Immigration', in Labour and Industry in Australia, Melbourne, 1918,
pp.1280-1330; Roland Wilson, 'Capital Imports, Commodity Trade Fluctuations 
and Immigration', Chapter IV in 'Capital Imports', Unpublished Ph.D., 
Chicago, 1930 (microfilm, ANU Library); F.K. Crowley, British Migration 
to Australia 1860-1914, Unpublished D.Phil. thesis, Oxford, 1951 (microfilm, 
ANU Library), and 'The British Contribution to the Australian Population 
1860-1919', University Studies in History and Economics, vol.2, no.2,
July 1958; A.R. Hall, 'Some Long Period Effects of the Kinked Age 
Distribution of the Population of Australia 1861-1961', Economic Record, 
March 1963; Allen C. Kelley, 'International Migration and Economic Growth: 
Australia 1865-1935', Journal of Economic History, September 1965, and 
'Demographic Change and Economic Growth: Australia 1861-1911', Explorations 
in Economic History, vol.5, 1968; R. Duncan, 'Late Nineteenth Century
Immigration into NSW from the United Kingdom’, Australian Economic History 
Review, March 1974.
2 For a discussion of state experiments in New Zealand, see Keith Sinclair, 
A History of New Zealand, London, 1961, Chapter 8.
3 The Act permitted colonial governments to issue inscribed stock. The 
aim was to make colonial securities more familiar and acceptable to 
British investors. Further, the new stock was cheaper to handle, see 
A.R. Hall, The London Capital Market, 1870-1914, Canberra, 1963.
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Act. But, New Zealand excepted, the Australian colonies did stand 
apart both from the United Kingdom and from most other lands of recent 
settlement in terms of the degree of direct intervention, and the nature 
of the institutional arrangements for the transfer of inputs and 
services. In Canada, for instance, it was very largely the business of 
private enterprise, on the basis of land grants, to secure capital and 
labour for the developmental transport network and for closer settlement.
A third feature of the period 1860-90 was that the expansion of
output and capital took place by way of a structural change, with a
shift in the composition of output towards commercial-industrial
activities. Rapid urbanisation occurred within the context of this
2structural change. In 1871, 28 per cent of Victoria’s population 
resided in Melbourne and about the same proportion of New South Wales' 
population were residents of Sydney. By 1891, 48 per cent of Victorians 
were concentrated in Melbourne and 36 per cent of New South Wales’
3population in Sydney. In 1891 these two states accounted for 70 per 
cent of Australia's population. More generally N.G. Butlin has pointed 
out that by 1891 two thirds of the entire Australian population lived in 
cities and towns, a fraction matched by the United States only by 1920 
and by Canada not until 1930. The rapid growth in population in towns 
and cities, and in the eighties the skewed age distribution of the 
population (which accelerated the demand for housing), combined with 
high capital imports to generate a boom in house building and urban-
1 Ibid., p.123. It was Vogel in 1870, as Treasurer, who propounded a 
'vigorous works programme' to open up settlement, at the time largely 
confined to the coast because of inadequate transport. Vogel appreciated 
that the further advance of the colony was held up and settlement largely 
confined to coastal lands primarily because of inadequate transport.
Roads were few; there were under fifty miles of railway and only seven 
hundred miles of telegraph lines in the country. He proposed to borrow 
£10,000,000 to finance a rapid extension of transport facilities and
a vigorous immigration scheme to provide the necessary labour. By 1881 
New Zealand's public external indebtedness per head was nearly twice 
Australia's. See Hall, ibid., p.161.
2 The causes of urbanisation and the extent to which industrial expansion 
stimulated urbanisation and vice versa are discussed by Butlin in his 
Investment in Australian Economic Development, op.cit., pp. 182-214. Rapid 
urbanisation occurred in other countries at this time. However, what is 
unique in Australia's case is that the process of urbanisation did not 
depend, at least before 1890, on a slackening in growth of numbers 
occupied in the rural industries. For elaboration, see Butlin, ibid.
3 A.R. Hall, The London Capital Market ..., op cit., Table 23.
N.G. Butlin, 'Investment in Australian Economic Development', op.cit., p.4
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industrial structures in the major cities. By the turn of the century, 
however, governments claimed increasing alarm at urban congestion and 
its corollary, the sparsely populated rural areas. And by the twenties, 
for Prime Minister Hughes, a central strand of immigration policy was to 
settle new-comers on the land.
The character of the rapid development after 1860 held serious
implications for the future of Australia's economy and for workers in
particular. For when the inflow of foreign capital faltered, curtailing
government and private outlays, a principal stimulant of the economy
2and the labour market was suddenly removed. Unemployment soared,
1 A.R. Hall has suggested that over time the main demand for overseas 
capital was likely to switch from investment in land-intense exports to 
investment in nontraded 'domestic' goods (house building being largely 
such a good), and that in the context of the eighties, such a process was 
made even more likely by the growth of urbanisation and the skewed age 
distribution of the population - the latter involving an upswing of 
numbers in the 'house demanding' age groups. The switch to nontraded 
goods follows, by Hall's theory, from relative profitabilities.
Injections of money, by lowering the interest rate and expanding credit, 
together with the fruits of increased investment activity in land-intense 
exports in raising output, might in due course shift the price ratio of 
nontraded to traded goods - and with it the relative profitability of 
investment in the former. See A.R. Hall, The London Capital Market .. . , 
'Postscript', op.cit., pp.192-204.
2 In the 1880s there were growing signs that borrowing by governments and 
the private sector were leading to boom excesses. From 1884 onwards,
Coghlan wrote that 'government expenditure became a riot limited only in its 
violence by the amount of accommodation obtainable in London'. Private land 
and finance companies mushroomed and these developed a highly speculative 
boom concentrated in Victoria. In association with these elements, 
overseas debt commitments continued to spiral and to absorb an increasingly 
large share of export earnings. Thus by the late eighties, a balance of 
payments crisis could have been precipitated by either a diminution of
the capital inflow or a sharp fall in export prices, and in the early 
nineties both slumped (circumstances which were repeated at the end of 
the twenties). A total cessation of public capital borrowing did not 
follow, but colonial governments in face of balance of payments crises and 
the feeling of British investors that Australia had borrowed far too much, 
had to adapt themselves to the fact that they could no longer borrow funds 
on the London market as they had done in the eighties. Some funds for 
public works were raised on the Australian market, though the scale of 
construction activities was greatly reduced. See Hall, The London Capital 
Market .♦., op.cit., p.136. The period up to 1912 was marked by the net 
export of capital to the UK, which reflected the reduced 'gross' inflow 
and the repayment debts (particularly by pastoral and land companies). One 
exception with regard to new issues on the London market (as opposed to 
existing stocks), was Western Australia. Between 1894-1902 it was only 
absent from the market in one year (1899); the willingness of lenders to 
lend to Western Australia reflected the mining boom in that state.
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afflicting one quarter of the workforce. It was against this background 
of severe depression that twentieth century government development 
policy was conceived, a goal of which was to recreate the pre depression 
climate that workers had so enjoyed. And enmeshed in this goal was a 
strategy for increasing Australia’s population.
The economy: 1900-30
Average real incomes only regained their 1891 level in 1906/07.
This output performance however, also reflected the impact of droughts
on rural production, particularly on pastoral output; climatic vagaries
remained important determinants of sectoral and aggregate output, and in
the years to 1903, droughts combined with economic forces to deepen the
3 4decline and prolong the ultimate recovery. At the national level , 
growth in average incomes was sluggish over the thirty years following 
Federation - of the order of 0.8 of one per cent per annum, Table lb . 
Within this aggregate and somewhat dismal picture, there were contrasting 
subperiods. But given the sensitivity of growth rates to the end points 
of their computation, these contrasts must be interpreted with caution.
If the era 1901-30 is broken into pre and postwar, then growth seems 
faster before the war than after it - particularly 1900/01-1908/09. It 
was in this period - and against the backdrop of an improvement in export
Unemployment data are discussed in the next chapter. Money wages of 
those in employment also fell (see following chapter). Real wages of 
those in employment were erratic, and their movements differed between 
states. In general there was little reduction - what fell was the 
probability of obtaining these real wages.
The long term growth in sheep flocks and wool production came to an 
abrupt end with the onslaught of the depression and the fall in wool prices 
to record low levels. During the rest of the nineties and into the early 
twentieth century, flocks were halved by perhaps the most serious droughts 
in Australian history. Thus the sheep population fell from 106,000,000 
in 1891 to 54,000,000 in 1902.
3 The economy showed some signs of recovery in 1897, though it was not until 
the droughts broke after 1902 that average incomes began to rise strongly.
4 It must be emphasised that discussion is confined to national average 
incomes. E.A. Boehm has indicated recently that there were marked regional 
variations in the timing and severity of the depression and similarly, 
differences in the recovery experience of different states. See
E.A. Boehm, Prosperity and Depression in Australia 1887-1897, London, 1971. 
However Boehm's findings must be treated with caution as they are based 
on substitute criteria for incomes (money supply proxies, imports and 
exports, etc.) which could give misleading results, particularly in an 
economy with an expanding nontraded goods sector. This writer attempted 
to devise weighted composite indexes of economic activity for each of the 
several states, 1901-30, but the task proved too great.
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prices and terms of trade, Table 6 - that the losses of the depression
and droughts in terms of average incomes were made good. Thereafter 
growth in output was less brisk and population, fed by immigration, 
pressed harder on it. But the peak level in per capita income was 
attained in 1913/14, some 10 to 15 per cent above the 1906/07 level. 
Although growth was slowing down, average real income levels were 
gradually advancing. It was between these dates too that the inflow 
of factor inputs from the United Kingdom quickened.1 2 These high levels 
of average incomes were not, however, to be retained. By the completion 
of the war average, incomes had retreated back to their level of 1906/07.
Overall, growth in real output per head in the twenties was not
exceptional, 1.45 per cent per annum. But this overview masks sharp
differences within the decade. Growth was brisk in the first half,
2especially 1919/20 and 1924/25 , which brought average incomes up to 
the zenith of 1913/14. The second half of the decade, with the 
exception of minor breath in 1927, showed no sign of growth in real GDP 
and the population had less to share amongst it. Through the twenties 
the inflow of factor inputs remained prominent and the role of governments 
in subsidising immigration and in direct borrowing was sizeable; over 
one half the immigrants were subsidised and two thirds of the long term 
net capital inflow can be attributed to government borrowing. Capital 
imports amounted to a little less than 30 per cent of gross domestic 
capital formation, Table 4 . However, despite the new policy of 
Empire Settlement in the twenties, the mean level of immigration (and 
its contribution to incremental change in Australia's population and 
work force), failed to match the levels recorded in the years just 
before WW1. By contrast capital imports attained much higher levels 
relative to the immediate prewar years, particularly in the late
1 The course of the migrant inflow is discussed in detail in Chapter 3. 
The rise begins from about 1907/08. Net capital inflows resumed in 
1912 (coinciding with the peak in population inflows), though the inflow 
of capital was modest compared with the eighties.
2 Climatic factors again were not without influence: the 'base' year
was one of droughts, the ’current' year one of fair weather. The highest 
rate of growth was recorded in 1920/21, a year (relative to 1919/20) of 
good rains and a record wheat harvest.
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twenties , though it was at this time that growth in output waned.
In conclusion, average incomes progressed by a series of fits 
and starts, though overall, the period 1901-30 saw little advance; 
in 1927/28 for instance, average incomes were not markedly higher 
than those of 1891.
One might ask, however, how this aggregate long term performance 
compares with western economies, both 'old’ and 'recent' lands of 
settlement. Unfortunately such comparisons are extremely difficult 
owing to the nature and paucity of comparable data of incomes. Further, 
the growth rates given in Table 2 for the UK, US and Canada are for 
calendar years - not fiscal years as are those for Australia chronicled 
in Table lb. For what such comparisons are worth, it would seem that 
growth in the Australian economy during the first three decades of the 
present century was not markedly faster than that experienced in the 
UK and sluggish relative to the US. Given the severe difficulties 
confronting British export staples in the period after 1914, Australia's 
performance relative to the UK, looks even less impressive. There were 
differences between the pre and postwar years, though Australia's 
faster growth in the years to 1914 may reflect more the relative depth 
and protracted nature of the nineties depression and the course of 
droughts. One further feature to which attention might be drawn is the 
comparative stagnation of the Australian economy in the late twenties. 
Growth in average incomes in the US, UK and Canada was rapid. Australia 
by contrast, it would appear, was sliding into economic decline long 
before Wall Street signalled the Great Depression to the world.
In general then, Australia's growth in average incomes in these 
years was decidedly patchy, and in broad long term perspective, 
unexhilarating. But two points might be made here with regard to this 
performance. First, Australia sought and consistently maintained one
1 On the basis of Butlin's adjustments to Wilson's series of capital 
imports, there was an average net export of capital of £6.6 million per 
annum over 1904-11. The pattern was reversed in 1912 by a net inflow 
of £12.3 million; £7.3 million in 1913 and £6.0 million in the first 
six months of 1914. Between 1920/21-1924/25 the average inflow amounted 
to £24.3 million, and over the remainder of the decade it rose on average 
to £52.0 million per annum. See N.G. Butlin, Australian Domestic 
Product, Investment and Foreign Borrowing, Cambridge, 1963, p.441.
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Table 2: Output and Population Growth in Some Western Economies,
1901-29* ( p e r  cQnt  per armuco)
Real GDP Population Real GDP per head
1901-14
United Kingdom 0.81 0.74 0.07
United States 2.62 1.73 0.89
1920-29
United Kingdom 1.76 1.06 0.70
United States 4.48 1.47 3.01
1901-29
United Kingdom 0.65 0.34 0.31
United States 3.47 1.96 1.51
1926-29
United Kingdom 4.77 0.33 4.44
United States 2.60 0.66 1.94
Canada 4.77 1.96 2.81
* Calendar years
Sources: Moses Abramovitz and Paul A. David, Preliminary Notes on
the Post-war and Long-term Growth Experience of the United States, 
Appendix, Table 1, prepared for SSRC Studies of Economic Growth 1964; 
R.C.O. Mathews and C.H. Feinstein, Preliminary Report on the Post War 
and Long Run Growth of the UK Economy, Appendix, Tables 1 and 4, pre­
pared for the same conference. This material was kindly provided by 
N.G. Butlin. The Canadian data is from M.C. Urquhart, K.A. Buckley, 
Historical Statistics of Canada, Toronto, 1965, Tables Al, E12, J153, 
and Canada Year Books. The Canadian output series is only available 
from 1926.
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of the highest population growth rates in the world during this period. 
That average incomes were kept in tact might be seen as something of 
an achievement. Second, macro calculations do not reveal structural 
change in Australia, and the ramifications this held for the labour 
market - and via it, immigration. Below, some of the structural 
features of Australia's aggregate performance are elaborated.
Structural change and government intervention 
a) Rural diversification
The depression itself induced certain structural changes within 
the economy. Tables 3-5 indicate that mining enjoyed a temporary 
recovery, notably gold in WA. The recovery came at a time of fixed gold 
but declining commodity prices, and at a time when unemployment increased 
the number of roaming prospectors. Less obvious from Tables 3-5 are the 
changes that occurred within the primary sector. Depressed wool prices 
hastened diversification and alternative land utilisation to wool growing. 
Interest in refrigerated meat exports quickened in the 1890s and led to 
the establishment of new export industries centred on meat and dairy 
products.1 2 The pastoral industry expanded briskly before WW1,
Table lb, and in restocking flocks depleted during the drought, the 
industry partially switched to heavy fleeced meat-producing sheep in an 
effort to develop meat exports. Reconstruction was also accompanied by 
new and improved fencing, pasture improvement and scientific flock 
selection. This contrasted with nineteenth century growth which had 
been largely based on the expansion of the frontier. Diversification 
went further than meat and dairy products. Wheat growing also expanded 
greatly from 1896, and though erratic, a fact related to the twist of 
the natural elements and relative prices, acreage and the average level 
of output continued on an upward trend. Acreage under wheat for grain 
rose from 5.6 million acres in 1900/01 to 15.00 million in 1929/30.
This expansion of the industry was facilitated by technical advances, 
both biological (new wheat strains) and mechanical, which permitted wheat
1 For a discussion of recovery in Victoria and of the role of new 
exports, see W.A. Sinclair, Economic Recovery in Victoria, 1894-1899, 
Department of Economics, Monograph 8, ANU, 1956.
2 For a detailed history see E. Dunsdorf, The Australian Wheat Growing 
Industry, 1788-1948, Melbourne, 1956.
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Table 3: Subdivision shares in GDP - excluding rents
(current pr icesjL efcrtt}
Rural Mining Manufacturing Gas.electricity Building and Trade and Finance and
and water construction transport property Other
1861-1870 26.5 14.2
1871-1880 30.1 8.2
1881-1890 25.8 5.1
1891-1900 25.2 9.0
1900/01-1909/10 28.1 9.7
1910/11-1919/20 27.2 5.4
1920/21-1929/30 24.6 2.4
6.4 9.4
10.5 12.7
12.5 15.7
13.3 9.3
12.6 7.0
14.4 1.4 7.9
16.0 1.7 8.4
18.8 4.5 19.2
18.3 4.6 15.6
19.9 4.6 16.4
19.5 2.5 21.1
22.6 2.0 18.0
23.2 1.9 18.8
26.1 2.2 18.1
Source: N.G. Butlin, 'Some Perspectives...', op.cit., p.290.
Table 4: Gross Domestic Capital Formation
(current prices)
(%)
Aggregate
Ratios Sectoral Shares of GDCF
Capital
imports
GDCF
GDCF
GDP Primary Mining Manufac­turing Trade Transport
Electricity 
and water
Resi­
dential
Local
authorities Other
1861-1870 40.9 11.7 16.0 2.1 6.8 4.6 23.4 1.7 32.2 7.6 5.5
1871-1880 9.0 15.0 29.4 1.0 6.7 4.0 22.2 1.4 23.8 6.6 5.0
1881-1890 50.5 18.8 21.8 1.0 4.6 6.2 27.3 2.8 24.8 6.8 4.6
1891-1900 23.4 12.2 16.6 2.8 4.0 3.8 31.9 4.5 16.6 14.0 5.8
1900/01-1909/10 - 13.1 12.9 6.1 8.1 7.2 26.7 4.3 21.3 9.4 4.1
1910/11-1919/20 29.9 15.3 13.4 2.2 10.3 6.0 28.1 5.0 18.8 9.7 6.4
1920/21-1929/30 27.5 18.0 10.9 1.2 10.5 7.9 23.6 6.6 22.4 12.8 4.2
Source: N.G. Butlin, 'Some Perspectives...', op.cit., pp.289, 292.
Table 5: Subdivision Shares in Work Force
(%)
Rural Mining Manufacturing Gas,electricity and water
Building and 
construction
Trade and 
transport
Finance and 
property Other
1890/91 25.9 6.5 15.1 0.1 14.7 19.3 1.1 16.9
1900/01 25.3 8.3 15.0 0.6 10.4 20.7 1.3 18.4
1910/11-1919/20 23.8 4.2 17.8 1.1 10.3 21.5 1.5 20.0
1920/21-1929/30 23.8 2.5 19.9 1.3 12.1 22.5 2.0 15.9
Source: N.G. Butlin and J.A. Dowie, Estimates of Australian Workforce and Employment 1861-1961,
Australian Economic History Review, IX, 1969.
Note: Data derived by modifications to and extrapolation of M. Keating, The Australian
Workforce, 1910/11-1960/61, Department of Economic History, Canberra, 1973. Also 
see Keating's, 'Comment', Australian Economic History Review, IX, 1971.
It should be borne in mind at the sectoral level that in some instances there 
is no marketed input which exactly matches output (especially in construction); 
some labour input has no measured output equivalent (especially agriculture).
And there is some doubt about the mutual consistency of product and workforce 
boundaries, particularly in manufacturing commerce and 'other services'.
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farming to spread into arid lands. However this increase was to become 
the source of concern in the second half of the twenties, for by this 
time the exploitation of marginal lands suggested diminishing returns.
Governments played an important role in promoting rural 
diversification and closer settlement, both of which in many policy 
pronouncements were tied to immigration and population growth. The 
expansion of grain production depended on relatively heavy government 
expenditures on branch railways which criss-crossed the nineteenth 
century trunk lines in the wheat belts. But there was also a new 
element in this ’state socialism1. Because of the economic instability 
of the 1890s, governments now went further than laying rails and disposing 
of land. They began to develop detailed policies to support and stabilise 
rural expansion. In the wheat industry, for instance, this took the form 
of individual treatment of land areas in making subdivisions, the 
establishment of government agricultural banks, and the diffusion of 
technical knowledge to the farmer.* Some measures were extraordinary.
In 1914, the WA government provided
loans on every requisite of farming from horses to 
hourrows and strippers to seed - rent and Agricultural 
Bank interest had been suspended ... (and the farmers) 
were paid wages at the rate of 9 shillings per day.2
Nor was intervention in the market limited to grains. In relation 
to diversification and closer settlement policies, elaborate irrigation 
schemes including easy finance were devised, and bounties paid on the 
export of meat, wine, dried and canned fruit, and on the production of 
cotton. Butter and sugar production benefitted from home consumption 
price support schemes. However, with few exceptions, the market props 
for the rural sector were destined to failure in the trading world of 
post WW1.
The five decades reaching up to the war had seen a remarkable 
expansion in international trade between the industrialised countries 
of north western Europe and the primary producing countries of the new 
world and eastern Europe, a movement propelled by increasing 
specialisation in response to comparative advantage. Though a two way
1 See for example, Sean Glynn, ’Government Policy and Agricultural 
Development: Western Australia, 1900-1930’, Australian Economic History
Review, September 1967.
2 Bulletin, August 10, 1922.
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relation, the mainspring of growth in trade was Western Europe, its
1pace of industrial development and its growth in incomes and population.
But after WW1 there was a relative diminution in the volume of world
trade. From the mid twenties, world stocks of foodstuffs accumulated
and world price relatives of primary to nonprimary traded goods
declined. Australia’s net barter terms of trade exhibited a good
2deal of instability compared to the prewar years, Table 6 , although 
the trend was clearly downwards after 1924/25. Many factors joined 
forces in the international economy of the twenties to reduce trade 
and reverse price relatives: prime influences were sluggish growth
in European industrial economies and excessively high protection 
associated with economic nationalism. Self-protection also spilled 
over to domestic agriculture of traditional food importers, and growth 
in output relative to growth in demand led to the accumulation of 
stocks from 1924/25, with downward pressure on prices.
Table 6: Australian Terms of Trade
\c\ct< - «U? z ioc)
1890 101 1911/12 Ill 1924/25 146
1895 89 1912/13 110 1925/26 113
1900 98 1913/14 111 1926/27 115
1901 98 1914/15 111 1927/28 125
1902 108 1915/16 108 1928/29 116
1903 117 1916/17 104 1929/30 93
1904 111 1917/18 95 1930/31 71
1905 120 1918/19 81
1906 121 1919/20 75
1907 120 1920/21 73
1908 113 1921/22 74
1909 113 1922/23 99
1910 114 1923/24 130
Source: S. Bambrick, Australian Price Indexes, Ph.D. thesis,
Economic History Department, ANU, 1970, Table VIII/1
following p.209.
1 By the war this specialisation was so great that the eight leading 
industrial countries of western Europe absorbed more than two thirds 
of world total primary exports, C.B. Schedvin, Australia and the Great 
Depression, Sydney, 1970, p.21. For nineteenth century trade and growth 
also see W.A. Lewis, Economic Survey, 1919-1939, London, 1950, and 'World 
Production Prices and Trade', Manchester School, vol.20, 1952;
A. Maizels, Industrial Growth and World Trade, Cambridge, 1963, parts 
I, II; I: Svennilson, Growth and Stagnation in the European Economy, 
Geneva, 1954.
2 For disaggregate movements, see Bambrick, Australian Price Indexes, 
Ph.D. thesis, Economic History Department, ANU, 1970, Table VIII/1 
following p.209, Chapter VIII.
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However, it would be quite wrong to conclude that Australian policy 
makers were oblivious to the winds of change. In the twenties, the 
question of markets repeatedly arose, and further, alongside the policy 
of rural diversification, governments were simultaneously and vigorously 
pursuing a second strand of national development policy which found 
expression in the Australia tariff. Industrial protection was also, 
as we will see in following chapters, a fundamental part of the strategy 
of peopling Australia.
b) Expansion and diversification of 
manuf ac turing
Although growth in the rural sector at times bordered on the 
spectacular, it was decidedly erratic, whereas until the mid twenties 
manufacturing grew strongly and consistently. There are other contrasts 
too. Tables and 5 suggest some trend decline over 1891-1900 to 
1920/21-1929/30 in the rural sector’s share of the labour force and 
gross domestic capital formation, GDCF, while its share of GDP 
fluctuated, rising 1901-10, but thereafter dropping away, particularly 
in the twenties. By contrast the share of output, of the labour force 
and of GDCF associated with manufacturing, centred in Victoria and NSW, 
continually rose.
The expansion of manufacturing over the first thirty years of this 
century should be viewed as part of a continuing process of change in 
the output mix of the Australian economy. By the end of the period 
manufacturing had not only become more important in GDP, but the range 
of its output had diversified. To emphasise the continuing theme of 
the diversification and shift in the mix of Australian output is not 
to say that the forces making for this process were the same or of equal 
weight through time.
Up to the war manufacturing largely centred around the traditional 
and basic industries, food and drink, clothing (but not textiles), and 
machinery and engineering.1 The greater part of industrial activity 
involved comparatively small scale simple operations, many associated
1 The largest single sector in 1911 was food (about 22 per cent), followed 
by machinery and engineering (11.2 per cent), clothing 8.8 per cent.
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with the processing of primary outputs and the maintenance of transport.
Among the range of simple industries existing, constant returns to
scale applied. Nor was much technological sophistication required.
Growth in manufacturing output in these prewar years has been
linked to the development of the new export industries which, it has
been said, provided a growing local market for both consumer and producer 
2goods. It has further been suggested that the depression probably
occasioned a shift of demand in favour of home produced manufactures
3
resulting from the serious balance of payments crisis of the 1890s.
Federation, by removing internal barriers and creating an extensive free
4trade area, has also been counted as a positive stimulus to growth , 
although its importance is open to doubt as most manufacturers continued 
to supply local (irvVro, markets after Federation. One further
factor, which it has been suggested helps to explain the prewar expansion
in manufacturing, was the abundant supply of cheap labour, the techniques
of production were labour intense, the reserve labour pool being an
5outcome of the depression of the nineties. Nor in the prewar years 
was foreign competition overly aggressive.
The wartime rupturing of trade patterns speeded up the diversification 
of output. The economy was hopelessly inadequate to meet emergency 
demands in 1914. The troops could perhaps be clothed, but they could not 
be armed and equipped. Construction had already begun under American 
consulting engineer, David Baker, of the BHP pig iron and steel works 
at Newcastle. Baker’s plans for the scope of the plant had been fairly 
modest: the production of rails on a limited scale, though some 
diversification was envisaged in later years. The plant was completed 
in 1915. As the war had intervened and transformed the market situation
* Colin Forster, 'Economies of Scale and Manufacturing', in his Australian 
Economic Development ..., op.cit., p.167; Butlin, 'Some Perspectives ...,' 
op.cit., p .312.
2 W.A. Sinclair "Aspects of Economic Growth" 1900-1930 in A.H. Boxer (ed.), 
Aspects of the Australian Economy, Melbourne, 1965, p.99. According to 
Sinclair, the increasing incomes of wheat and dairy farmers after 1900 was 
of special importance, as their marginal propensity to import was lower than 
that of the sheep owner. Also these industries, which were increasing in 
importance, induced a higher demand for locally produced machinery than the 
wool industry.
3 ibid, p.100.
4 A.G.L. Shaw, The Economic Development of Australia, London, 1955, p.117.
5 Sinclair, Aspects ..., op.cit., p.100.
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for the company, output soared and quickly diversified beyond original
expectations.1 2 Expansion of manufacturing capacity in general was
constrained during the war by the shortage of capital equipment. But
by the end of the international hostilities, many new forms of heavy
and light engineering, textiles and basic chemical manufacture had been 
2established. Indeed substantial domestic substitution for imports 
3had taken place. Between 1913-1919/20 the contribution of imports to 
total market supply in the import competing sector fell, on some
4calculations , from 59 to 46 per cent, Table 7.
1 Colin Forster, Industrial Development in Australia, 1920-1930,
Canberra, 1964. Forster makes it clear that it is difficult to describe 
in a satisfactory manner the growth of manufacturing in the twenties as 
a whole, and a large part of his work is devoted to an examination of 
development at the industry level, viz., detailed industry studies. The 
list of general influences is taken from his Chapter 1.
2 For the general effects of the war on Australian industry see Colin 
Forster, 'Australian Manufacturing and the War of 1914-18', Economic 
Record, November 1953.
2 It is important to stress that in terms of the subsectoral shares within 
manufacturing, structural change was comparatively small over 1907-1927/28 
(see Schedvin, op.cit., Table 9, p.57). However during the war and in the 
twenties, many new products and industries appeared which, although not 
substantially affecting the total output mix of manufacturing, definitely 
signalled the beginnings of more mature industrialisation (see Forster, 
'Economies of Scale and Manufacturing', op.cit., p.132). Constant returns 
to scale appear to have still ruled for the manufacturing sector as a 
whole, the main reason, it might be speculated, being the relatively small 
change in the total output mix. For a statistical study, see Paul Douglas 
'Are There Laws of Production', American Economic Review, volume XXXVIII, 
1948. Douglas estimated the exponents of the production function for two 
time series (Victoria 1907-27, NSW 1901-27) and nine cross-section studies 
(p.16); the combined coefficients generally showed a slight suggestion of 
diminishing not increasing returns, though they were not statistically 
different from unity.
 ^ Some caution must be expressed with regard to Schedvin's calculations. 
Even assuming that his selection of these industrial groups is 'appropriate' 
in representing the changes in import sensitive industrial groups, there 
remains the question of the extent to which locally produced output in 
these selected cohorts embodied imported inputs - the mix of which may 
have varied over time.
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Table 7: Import Substitution in Selected Industries, 1907 to
1928/29 (domestic output to total market supply: per cent)
1907 1913 1919/20 1924/25 1928/29
Industrial metals 
and machines 39.7 43.8 59.1 58.3 60.7
Textiles 4.9 7.8 20.1 24.2 36.5
Clothing 63.7 69.4 84.1 80.5 84.7
Chemicals 38.7 32.3 48.0 52.2 53.1
Paper 17.6 18.7 33.0 36.6 38.1
Weighted average 35.3 41.4 53.5 52.2 57.2
Source: Schedvin, Australia and the Great
Depression, Sydney, 1970, p.55.
The continuing growth of manufacturing in the twenties (especially
1in the first half of the decade) has been ascribed to a number of things : 
to the relative ease of securing factor inputs, both capital and labour 
(the former raising by embodied technological change, output per worker). 
to new avenues of company and consumer finance (in the case of the 
latter, time payment), to the rise of new consumer durables (the auto, 
chemicals and electricity and improvements in building materials and 
standards) and to the course of income and population growth and 
urbanisation - the latter being associated with a house building boom 
in the first half of the twenties. Government policy also appears 
important in these years. In this last regard it is useful for our 
purposes to enquire about structural change and the nature of 
government intervention.
It was during the war that the political implications of 
industrialisation, viz., strength in economic nationalism, began to 
emerge as a definite policy. Along with the underlying desire for 
a broader industrial base for economic development came renewed demands 
in the twenties from both manufacturers and labour for greater protection. 
The prewar tariff was mildly protective. In the 1920/21 'Greene Tariff', 
the rates on many items were more than doubled on 1913 levels, and the 
proportion of dutiable goods had risen from 51 to 71 per cent. The
op.cit., pp. 140-42.1 Colin Forster, Industrial Development ...,
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British Preferential Tariff had risen by about 35 per cent and the 
General Tariff by 45 per cent. Further rises came four years later, 
particularly for the textile and engineering groups after which, until 
the Scullin increases of 1929/30, the tariff grew slowly. Carmody's 
indexes of the general level of tariffs are shown in Table 8.
A less well known form of government intervention, but one according
to Colin Forster of great importance to private industry, was the
preference given to Australian manufacturers in government contracts.1 2
This was particularly important in the Australian context because of the
dominant role of governments in the provision of such services as
railways, telecommunications and electricity. This preference was not
new, but in the twenties its application became more general. The degree
of preference varied from department to department and is difficult to
accurately gauge, but a survey of preferences given by various Commonwealth
departments suggests that in at least one major department, it was as
2high as 50 per cent.
One further aspect of government action might be mentioned here. 
Governments were interested in attracting foreign capital. In this 
regard, with government contract preference for local firms and the 
tariff wall, private overseas investment (mainly from the UK but some 
from America) made a substantial and new contribution to Australian 
industrial and commercial investment in the twenties.3 In relation to
1 Forster, ibid., p.18.
2 Ibid. This was the size of the preference given to local producers 
by the Department of Works and Railways; this department however, 
appears to have offered the highest preference. Most State governments 
also gave preference in their contracts. For instance, in 1926 the Lang 
government in NSW declared these to be 30 per cent over foreign goods,
20 per cent over British goods.
3 Neville Cain, ’Trade and Economic Structure at the Periphery: The
Australian Balance of Payments, 1890-1965', Colin Forster, (ed.)
Australian Economic Development... op.cit., p.86 and footnote 8, p.88.
Cain has suggested that 'Making rough allowances for other uses, 25 per 
cent (of net private capital imports) would not be an unreasonable 
estimate of the foreign contribution to private industrial commercial 
investment in the twenties'. Private long term capital inflows represented 
about one third of total net capital inflows. In the nineteenth century 
private inflow had been employed in rural-cum-export development and, 
particularly in the eighties, house building. Also see Forster, Industrial 
Development..., op.cit., pp.200-202. I am not suggesting that protection 
was adopted in an effort simply to attract private capital. The inflow of 
private capital was perhaps more a consequence than a cause of protection. 
But governments were anxious to create new industries and new avenues of 
employment and showed an awareness of the relevance of both private and 
public investment in obtaining these objectives.
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Table 8 ;
1907
1913
1914
1918/19
1919/20
1920/21
1921/22
1922/23
1923/24
1924/25
1925/26
1926/27
1927/28
1928/29
1929/30
Source:
Note:
Indexes of Australian Tariff Levels 
(1919/20 = 100)
British Preferential General
levels levels
70 57
75 61
88 78
78 71
100 100
105 104
106 108
107 108
107 107
108 107
117 114
118 116
122 118
122 118
166 155
A.T. Carmody, 'The Level of the Australian 
Tariff, A Study in Method', Yorkshire Bulletin 
of Economic and Social Research, 1952, p.63.
The indexes represent the arithmetic average of 
a 'selected sample' of ad valorem rates (or 
their equivalents) on imports (excluding Group 1 
items), weighted by the proportionate shares of 
these commodities in total Australian consumption 
(production plus imports). The weights reputedly 
measure the 'relative importance' of the 
commodities to Australians. The 'selected sample' 
covered 79 per cent of import commodities, 
1907-1927/28, 64 per cent, 1928/29. It should be 
kept in mind that the series are only a rough 
indication of the tariff levels and they do not 
tell us anything about Corden-effective protection 
rates. Finally, with regard to the timing of 
changes in the levels of the Green Tariff, whilst 
the Tariff Act was formally passed in 1921, the 
implementation of new schedules began in the 
previous year. For tariff debates see W.M. Greene, 
Commonwealth Parliamentary Debates, beginning 
March 24, 1920. It should also be borne in mind 
that the tariff was not the only protective measure; 
anti-dumping legislation was more vigorously 
enforced in the twenties, bounties introduced and 
heavily paternal preference given to Australian 
suppliers in government contracts and tenders for 
works.
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this inflow many new foreign firms began manufacturing in Australia
at this time1 - a process which not only introduced capital, but
2’know how’ and skills.
The growth in the Australian tariff and of government preference 
in contracts during the twenties does not, however, appear to have 
greatly accelerated the rate of import replacement (see Table 7).
But two considerations are relevant, First, the record rate of import 
replacement, 1913-1919/20, was achieved during the totally abnormal 
years of war and the virtual rupturing of trade; it was this factor 
and not the tariff - the latter actually fell - which accounts for the 
advance. It is not too surprising then that with the return of more 
normal conditions after the war, the rate of replacement slackened. 3Second, import prices fell by 40 per cent in the course of the twenties , 
and the domestic cost structure rose; thus the modest gains in replacement 
are all the more impressive. What the tariff did, at least in the first 
half of the twenties, was to hold the ground gained during the war against 
rising cost structures and the postwar onslaught of imports.
In the twenties the tariff too was seen as assisting the national 
goal of broadening the industrial base and of expanding the range and 
scale of employment opportunities for a growing population. However, 
towards the end of the decade increasing concern was voiced with regard 
to the economic costs of this protection.
c) The service sector, building and construction 
and urban bias
The service sector which was already substantial in the 1890s 
in terms of the relative sectoral share of output and of labour, continued 
to make gains after Federation. Part of the increase in Trade and 
Transport was due to increased government provision of transport systems 
in the main urban centres. The growth in services attached to public 
utilities was not however confined to transport systems. Of all public 
services, probably the most rapid expansion after Federation was in
1 See Forster, ibid., Appendix III, and his detailed industry studies.
p In the instance of one manufacturing group, textiles, British companies 
brought technical officers and operatives to train local labour. See 
Forster, ibid., p.87.
Bambrick, op.cit.3
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publicly provided education , particularly secondary and technical, the 
purpose of which was to raise the education and skill levels ruling in 
the late nineteenth century to ones appropriate to the needs of industry. 
There was one important group of services which relatively declined 
during the period, domestic service. At the same time, there, were 
continuing claims of shortages of domestics which governments attempted 
to correct by assisted immigration.
The strong urban bias in the provision of services, not just those 
associated with the public sector, but with private enterprise (medical, 
legal and commercial), was a natural outcome of already established 
trends in the distribution of population. The urban slant to building 
and construction was basically a similar response to the pace and scale 
of Australian urbanisation.
The building and construction sectors' share of GDP and of the 
workforce never quite attained the heights of the boom years of the 
eighties, although residential construction, in the years immediately 
before the war and again in the twenties, did come to absorb a share of 
private investment similar to that absorbed in the eighties - about one 
half. In the early twentieth century the public sector accounted for 
rather more than one half of GDCF, compared with slightly less than 
50 per cent in the late nineteenth century, and most of this was 
expenditure on social capital in urban-industrial areas. The factors 
underlying these developments in building and construction may be 
briefly outlined.
In residential building, the short prewar boom reflects an age
distribution bulge in the demand for housing related to past patterns
of population increase dating back possibly to the gold rushes, but
2reinforced by immigration particularly after 1909. The housing boom 
of the early twenties mirrors a complex of stimuli at work: backlogs
in demand caused by war and returning servicemen, demands triggered by 
new styles and standards in housing, immigration and the drift of
1 Butlin, 'Some Perspectives ...,' op.cit., p.316.
2 A.R. Hall, 'Some Long Period Effects of the Kinked Age Distribution 
of Population of Australia 1861-1961', Economic Record, 39, 1963,
pp.43-51; A.C. Kelley, 'Demographic Change and Economic Growth', 
op.cit.
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1population to the cities.
The return of heavy public capital formation before the war and 
in particular the 1920s, partly, as already discussed, went in assisting 
rural-export diversification and closer settlement: branch lines in the
wheat belts, country roads, soldier and migrant land settlement, 
irrigation and water conservation schemes. But there was a trend away 
from public investment in the rural sector which was distinct by the 
twenties. For instance, government outlays on agriculture, closer 
settlement and railways as a proportion of total public capital formation 
stood at 59 per cent, 1870-89, fell to 57 per cent, 1894-1912/13, then
fell decidedly to 45 per cent during 1919/20 to 1928/29.^ Butlin
suggests more generally that 60 per cent of GDCF went into the cities
, . 3in the twenties as against 40 per cent in the eighties . Public
1 N.G. Butlin, ’Some Structural Features of Australian Capital Formation 
1861-1938/39’, op.cit. Hall has suggested that as the rate of growth
of the non-immigrant population in the house building age groups was 
negligible, then the explanation for the high plateau in house building 
activity in the twenties is to be found in migration and the effects 
of the war. Butlin argues however that 'the demand for house building 
was influenced perhaps above all by the drift to the cities’, an 
implication being that a rising demand by Australian residents would be 
quite consistent with negligible growth in non-immigrant population in 
the traditional house building age groups.
2 Figures are as calculated from Butlin by Schedvin, op.cit., p.67.
There are conceptual as well as data problems in dissecting rural from 
non rural outlays. Conceptually, although railways (counted here as 
rural investment) might be laid in country areas, they all led to urban 
and ultimately metropolitan centres where rural outputs were processed 
and distributed (and city products flowed out to country areas). Thus 
the original outlay was not just a rural investment but also one in urban 
commercial-industrial development. As regards data problems, the railways 
and agriculture shares are greatly upward biased (in favour of the rural 
sector) in the twenties. The main transport system was completed by WW1, 
and much of the outlays in the twenties related to the electrification
of Melbourne and Sydney urban lines. In the case of agriculture and 
closer settlement, the figures are not confined to outlays on the creation 
and replacement of physical equipment (which was Butlin's goal), but 
include land purchases. Nor are local and semi government investment 
included. Butlin's figures of these (Australian Domestic Product ..., 
p.400) show a threefold increase, 1919/20-1929/30, to levels of investment 
approximating those in railways, and these local government outlays were 
spent almost exclusively on urban services. A minor offset to these 
biases (which greatly inflate the rural sector’s share), is that some 
proportion of the outlays on roads in the twenties was spent in rural 
areas.
O N.G. Butlin, Australian Nocturne in Three Movements (andante, pianissimo, 
Tempo di Valse), Economic History Department Seminar, April 1966.
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investment, especially in the twenties, financed urban structures of 
social equipment: water and sewerage, street improvement and roads,
public buildings, electricity and the electrification of services in 
transport and the telephone, for which there were long standing demands.
This shift in the direction of public investment away from the 
country and towards cities was accompanied by a commitment to urban 
industrial growth - protection. But in this there appears an element 
of ambivalence and paradox in government policy. For on the one hand 
there seems a clear emphasis on rural-cum-export development involving 
inter alia efforts to raise the labour-land ratio via immigration and 
closer settlement. On the other hand, the pace of urbanisation was 
accelerating, manufacturing was expanding rapidly, and the government, 
particularly in the twenties, was busily erecting high tariff walls for 
manufacturers; this increased the price of inputs and consumer goods to 
farmers and diverted resources away from the rural sector. And as we 
have seen, an increasing share, particularly in the twenties, of public 
capital formation, was spent in urban-industrial centres. From this 
reading public policy seems to have been pulling in opposite directions.
What then was the strategy for economic development and where did UK 
immigration and the objective of peopling Australia fit in? I return 
to these questions in Chapter 5.
Conclusions
Average incomes moved by a series of fits and starts in the thirty 
years following Federation. Overall, however, growth was not spectacular - 
incomes per head on the eve of the depression being no greater than those 
of 1891. But there was substantial change in the economy, the basic 
feature of which was the diversification of output within sectors and 
across the economy, and this process was strongly directed by governments.
Government intervention held important ramifications for the 
Australian labour market and directly and indirectly, as I will argue, 
for immigration and population growth. Nor was government action 
limited to the areas discussed in this chapter, for following on the 
depression of the nineties, governments began to experiment directly 
with wage fixing.
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Chapter 2
SOME ASPECTS OF THE AUSTRALIAN LABOUR MARKET 
Introduction
This chapter seeks to do two basic things. First, to extend the 
discussion of the nature of government intervention, and second, to 
explore the course of movements in the labour market and in the 
Australian workers' standard of living. Both these things - the 
nature of intervention in the labour market and the course of living 
standards - provide a further backdrop to an understanding of 
Australia's population strategy and of immigration in the early 
twentieth century. The chapter also has the ancillary purpose of 
deriving and describing many of the quantitative series used in Part 
II of this thesis.
It is quite impossible to do justice in the pages allotted here 
to such multidimensional things as the Australian labour market, and 
the living standards of workers. The term, standard of living, 
historically has been mostly associated in Australia with real wages.
But the labour market generates other 'magnitudes' which are of 
considerable relevance, for instance, unemployment, hours of work, side 
or nonpecuniary benefits and costs, and so on. Moreover, some dimensions 
of living standards, defined more broadly, are not directly related to 
the labour market at all. Obvious examples, are housing, education and 
welfare. The list could also be extended to intangibles - the 'quality 
of life'. All these, and other things, shaped workers' standards in 
Australia, relative to other countries, and, directly and indirectly, 
may have influenced immigration and the peopling of Australia.
As a starting point, this chapter seeks to describe the course of 
some broad aggregates. These are wages and earnings (both in money and 
in real terms) and unemployment. Although these do not tell us everything 
about 'the condition of labour', they reveal the bones of the labour 
market - the average price of labour and, given that the market rarely 
cleared, the probability of being involuntarily unemployed, thus of not 
receiving the average wage. Yet even in these two dimensions the 
'aggregation problem' could be so immense as to make the exercise rather 
futile. This question could only be resolved by building the story of
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the aggregates up from their lowest denominator (for which data are 
available), state and industrial subdivisions.
Although the chapter concentrates on Australian wages and 
unemployment, an attempt is also made to extend the picture in two 
ways. First, housing, education and welfare are explored. Second, 
to set Australian conditions in perspective, wages, employment and 
these other dimensions have been compared, albeit crudely, with 
movements in 'standards' in the UK.
The most striking feature in the institutional history of the 
Australian labour market in my period was the direct intervention 
of state and Commonwealth governments in wage fixation. In describing 
the course of change in wages, I have endeavoured to outline why and 
how government authorities intervened and the import of their actions.
The last problem is the harder one to crack. For the tribunals and 
courts to a large extent did follow market forces in their wage 
prescriptions. Thus, it could be said that they institutionalised 
movements in wages. A similar outcome may have eventuated in the 
absence of wage fixation. It is argued, however that the arbitration 
system modified the outcome. It systematised and synchronised wage 
movements in diverse submarkets; it most probably elevated the relative 
remuneration of unskilled labour before 1919, and thereafter pushed 
average wages somewhat harder and higher than market forces alone 
suggested. But towards the end of the period, that this was so, was 
seen in some quarters more as a cause for alarm than for rejoicing.
The structure of this chapter takes the following form. I begin 
by describing the movements in money wage rates and average earnings, 
and the nature of wage fixation. Next the impact of price movements 
on money wages are examined in order to assess changes in Australian 
real wages, viz., the workers' standard of living, narrowly defined.
These are then compared with the experience of workers in the UK, both 
narrowly defined and more broadly specified, that is to say inclusive 
of other dimensions - hours worked in the normal week, housing, education 
and welfare (social services). Most of the remainder of the chapter is 
then taken up with a discussion of Australian unemployment; the 
Australian unemployment experience is also very briefly set against 
that of UK wage earners. The chapter ends with an enquiry on the flow 
of information to policy makers and prospective UK migrants about 
conditions in the Australian labour market.
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Money Wages, Average Earnings and Wage Fixation
A by-product of government intervention in the labour market is 
the plethora of records of wage awards, determinations and industrial 
agreements under the Commonwealth and State Acts. One of the first 
tasks of the Commonwealth Statistician was to compile weighted indexes 
of money wage rates. Even before then, colonial statisticians had 
reported current awards and average rates for labour, though these 
were presented as unweighted and unprocessed data in their publications.
One major objection to the use of the Commonwealth Statistician's 
series of nominal award wage rates is their very nature. These data 
were primarily obtained from awards of courts and tribunals and relate 
principally to minimum wages prescribed for occupations. Award wage 
rates might thus grossly misrepresent the level and course of average 
money earnings. In light of this plausible source of error, data of 
average money earnings were also processed. Both sets of data, in terms 
of their correlation in years for which they overlap, tell a remarkably 
similar story, so close indeed as to suggest the hypothesis that minimum 
awards were not unimportant in determining the pattern of movements in 
average earnings.
N . 1a) Money wage rates: awards for adult males
Caution must be exercised in comparing the level of index values 
between states, Table 9, as the sample of occupations in the several 
states may have differed. Nonetheless, there is a presumption that 
average minimum wages at the turn of the century were higher in Western 
Australia than those ruling in other states. The higher level no doubt 
largely reflected the consequences of the mining boom in that state; 
the peak in output came in 1903, and the wage differential between 
Western Australia and other states narrowed in the second half of the 
1900s.
1 The series covers wage rates for 652 occupations for the period up to 
1912 and thereafter 3,948 occupations. Occupational wages within 
industrial cohorts represent simple arithmetic means, but a system of 
weighting was adopted in the averaging of indexes for the industrial 
groups into which these occupations were divided; the weights represent 
relative employment, though in this regard they must have been very 
approximate - to judge by the difficulties experienced by a scholar 
recently to accurately estimate industrial shares of employment in the 
first instance. See M. Keating The Australian Workforce 1910/11-1964/65, 
Canberra, 1973.
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Figure 1 shows the pattern of change in money wage rates for
New South Wales, Victoria and the Commonwealth as a whole. The
remarkable feature is the astounding correlation between the pattern
of movements. Nor is this central feature restricted to movements
between New South Wales, Victoria and the Commonwealth. Table 11
reveals that movements in money wages in all states showed remarkable
similarity through time. The main features may be briefly noted.
Before the war, 1906-14, the rates floated upwards at about three per
cent per annum, indeed at a slightly brisker rate, four per cent per
annum over 1909-13. However, by far the most rapid lift in money wages
came immediately after the war, 1919-21, when the average minima for
adult males rose by 42 per cent, or by about 14 per cent per annum.
The following year, 1922, saw an end to this acceleration when the
Commonwealth index showed a decline of over three per cent. Thereafter
money wages were by comparison stable, drifting slightly upwards by 1.7
2per cent per annum during 1923-29. Then in 1930 money wages began
3their fall into the depression.
These same broad patterns apply when money wages are disaggregated 
by (Commonwealth) industrial subdivisions, Table 10. Although comparison 
between the absolute level of indexes of the various industrial groups 
is tenuous, labour engaged in 'building' seems to have enjoyed the 
highest average minimum rates, followed by various manufacturing groups 
which together approximated the mean level. At the other end of the 
scale, the 'agricultural and pastoral' labour and the cohort 'domestics' 
received well below average national minimum rates. But, some part of 
this gap in absolute levels of minimum money wages is illusory as 
workers in these cohorts usually received 'free board and keep', while
1 The war years, 1915-19 were excluded from the computation of the 
linear correlation coefficients. However, to see what difference the 
inclusion of the war years made to my conclusions, the matrix was 
recomputed. The coefficients were not significantly different. The 
same applies to Table 12.
2 Within the sub-period 1923-26, growth was brisker, 2.1 per cent per 
annum. However, this was still extremely modest - one half the rate of 
increase of 1909-13, one seventh of the growth in money wages, 1919-21.
 ^ The Commonwealth index showing a decline of about four per cent in 
1930.
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Table 9: Money Wage Rates (adult males) by State
New
South
Wales
Victoria Queensland SouthAustralia
Western
Australia Tasmania Commonwealth
1901 858 798 901 819 1052 719 848
1906 886 807 909 832 1053 749 866
1907 910 857 914 858 1053 729 893
1908 913 871 925 868 1061 725 900
1909 942 887 946 905 1068 732 923
1910 968 924 960 951 1116 772 955
1911 1003 985 997 1013 1152 799 1000
1912 1058 1038 1010 1048 1192 9 34 1051
1913 1088 1058 1027 1061 Ulf* 1025 1076
1914 1096 1065 1042 1062 1226 1028 1085
1915 1124 1078 1060 1067 1272 1039 1102
1916 1208 1148 1177 1151 1345 1112 1154
1917 1237 1229 1273 1231 1372 1163 1252
1918 1286 1278 1356 1278 1516 1193 1296
1919 1498 1404 1534 1373 1751 1346 1462
1920 1835 1679 1785 1613 1751 1674 1752
1921 1869 1826 1886 1745 1853 1788 1844
1922 1785 1783 1830 1708 1829 1726 1785
1923 1844 1865 1837 1770 1838 1802 1840
1924 1824 1862 1868 1791 1847 1805 1839
1925 1873 189 7 1950 1841 1893 1823 1887
1926 1959 1941 1952 1867 1927 1851 1938
1927 1988 1957 1953 1885 1928 1832 1955
1928 2001 1944 1974 1877 1941 1820 1959
1929 2007 1972 1975 1896 1963 1848 1974
1930 1933 1891 1803 1807 1943 1797 1887
Source: Labour Reports, respective years. The years are
those for which the Commonwealth Statistician
provided the indexes. IV\«- CW- ^f \9it z too o
Table 10: Money Wage Rates (adult males) in Selected Industrial Groups
Engineering Food Clothing Building Rail Agriculture Domestics
and Metals and etc. and and Pastoral
Drink Tram
Services
II III IV VII
10501901
1906
1907
1908
1909
1910
1911
1912
1913
1914
1915
1916
1917
1918
1919
1920
1921
1922
1923 
192A
1925
1926
1927
1928
1929
1930
945
957
971
989
995
1006
1064
1104
1113
1127
1174
1211
1268
1340
1512
1803
1915
1832
1900
1901 
1957 
1991 
2006 
1993 
2019 
1933
871
887
902
905
914
928
991
1038
1074
1085
1127
1194
1241
1288
1473
1742
1832
1792
1837
1835
1883
1926
1944
1947
1967
1894
708
841
856
867
935
976
981
990
1019
1034
1037
1104
1163
1198
1433
1687
1819
1777
1833
1815
1817
1883
1917
1939 
1949
1940
1070
1105
1114
1130
1163
1213
1245
1270
1276
1285
1359
1413
1449
1554
1865
1999
1960
2023
2058
2115
2160
2202
2191
2205
2139
IX
1021
1024
1027
1031
1064
1074
1113
1164
1165 
1165 
1187 
1236 
1286 
1345 
1532 
1816 
1901 
1821 
1906 
1892 
1962 
2001 
2012 
1994 
2052 
1955
XII
627
671
730
736
787
798
839
944
965
965
969
1073
1193
1231
1370
1699
1736
1637
1671
1675
1704
1823
1839
1869
1863
1706
XIII
598
606
608
626
727
743
887
894
918
935
948
995
1052
1104
1338
1571
1642
1606
1648
1678
1738
1772
1820
1820
1804
1780
Source: Labour Reports; weighted average, 'All Groups', 
1911 - 1000.
Note A Roman numerals relate to the Commonwealth 
Statistician's classification code.
B, Readers are again reminded of the need 
for extreme caution in comparing index 
numbers between States on account of 
sampling and weighting differences.
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other groups did not.1 The main point however is that the movements 
in wages in the several cohorts were almost perfectly correlated as 
shown by the correlation matrix, Table 12. Moreover, the order of 
growth rates within sub-periods for each industrial cohort corresponds 
with that found for the aggregate Commonwealth series discussed 
above - namely an upward drift before the war, a rapid acceleration 
during 1919-21, a brake applied to acceleration in 1922, and 
thereafter in comparison with 1909-13 and the early postwar years, 
a levelling out of growth in money wages.
In interpreting these patterns a number of qualifications, 
hinted at the outset of my discussion, are necessary. The precise 
system of weights used remains somewhat obscure, the sample size 
changed after 1912, and job designations within occupations most 
probably changed too. Further, wage rates for females are entirely 
omitted. But as noted at the outset, the most potentially damaging 
criticism is that these indices, being principally quotations of legal 
minimum rates, may have been sticky, shuffled or out of alignment with 
market forces, and unrepresentative of movements in average earnings.
State Statistical Registers abound with wage data of 'average' 
and 'standard' rates and of 'ranges' of rates. Job-occupational groups 
within each state number some hundreds. The problems of the choice of 
rates and of appropriate weights in devising series is not only acute, 
but greatly magnified by the spasmodic disappearance of categories of 
occupations from the published data. Accordingly, constructing indices 
of average earnings is generally beyond the scope of the present study. 
However, in the case of one major industrial group, manufacturing, for 
most of our period data are available of the total wages bill and the 
average numbers in employment. For the two most important states in 
terms of employment and population, the pattern of labour's average 
earnings are explored below:
1 The Commonwealth Statistician attempted to make some allowance for 
the value of board and keep 'where supplied' (Labour Report, 1929, p.67). 
It is obscure what this meant but the most likely implication of 'where 
supplied' is that it involved a partial adjustment, viz., it applied to 
occupations within these industrial groups where the value of lodgings 
was known, but not where it was unknown. This would bias average rates 
downwards.
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(b) Average earnings in New South Wales 
and Victorian manufacturing: adult
males and females.
The datahave been assembled from a variety of sources which no 
doubt contain some thorns.1 It seems unlikely, however, that these are 
of such an order to distort the strong picture that emerges, and its 
conformity with the general pattern already described in movements in 
average money wages.
Within each state, average earnings of females were between 
one' half and one third of male earnings.2 But abstracting from this 
differential, the earnings of both sexes were almost perfectly correlated
1 From 1907 the Commonwealth Production Bulletin provides for each 
state the ’wages and salaries’ bill paid (exclusive of amounts drawn 
by working proprietors), so that it was possible to calculate factory 
employment exclusive of working proprietors. For the years prior to 
the publication of the Production Bulletin, the series were derived 
from a number of sources. For New South Wales, comparable data for 
males and females combined were published in the Statistical Register 
for the years back to 1901. For purposes of rough comparison with 
early earning patterns, I have also included in Table 14 and Figure 4, 
point estimates for 1891 and 1900, derived from Butlin’s nineteenth 
century index of average wages in New South Wales manufacturing,
(Butlin, Australian Domestic Product... Table 78) and Macarthy’s estimates 
for 1901 (P. G. Macarthy, The Harvester Judgment - an Historial 
Assessment, PhD thesis, Australian National University, 1967, p.61).
For Victoria, the Statistical Register of the state is unhelpful; it 
provides no directly comparable data of average earnings back to 1901. 
However from 1895, the Annual Reports of the Chief Inspector of 
Factories, Workrooms and Shops to the Victorian Parliament contain 
details of weekly average wages (for both the wages board and non-wages 
board groups). Details, too, are provided separately for males and 
females. Unfortunately these data contain some thorns, principally 
the lack of a precise definition of average wages. The only information 
is rather vague, 'the average weekly wage paid for 48 hours work... 
compiled from information supplied by manufacturers'. (Report for 1895, 
p.3). It is obscure whether average wages included extra-wage payments. 
Further, the survey of average wages took place in November, so they 
may contain some seasonal bias. Nevertheless, I have linked my series 
of Victorian average earnings with the early Factory Returns (as 
processed by Macarthy). The point estimate for 1891 was derived from 
an index of average wages for both females and males in Victorian 
manufacturing, pieced together by Macarthy.
2 The differential in earnings was not purely a function of lower adult 
marginal products of females but also due to the sex-age structure, a 
higher proportion of females than males belonging to the under 16 years 
age cohort.
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Figure 3
Annual Average Money Earnings, Victorian Manufacturing, 
1891-19 29/30
2500
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average
500 .
females,
1916/17 1924/25 1929/30
Figure 4
Annual Average Earnings, New South Wales Manufacturing, 
1891-1929/30
2500
2000
male!
weighted
average
females
1914/15 1919/20 1924/25 1929/30
Source; see text.
Note: point estimates for 1891, 1895, 1900 are the weighted averages.
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T a b le  13: A nnual A verage  Money E a r n i n g s ,  V i c t o r i a n  M a n u f a c tu r i n g , 1891-1929 /30
M ales F em ales  T o ta l
(w e ig h te d  a v e ra g e )
M ales Fem ales  T o t a l
(w e ig h te d  a v e ra g e )
1049 381 868
938 341 770
1000 382 811
1032 384 815
1058 386 815
1051 400 815
1032 375 786
1045 377 794
1059 382 806
109 7 393 832
1114 396 858
1147 425 882
1213 452 937
1278 494 1000
1382 542 1094
1426 564 1136
1914 1486 583 1182
1915 1544 602 1220
1916/17 1637 648 12 70
19 1 7 /1 8 1692 690 1328
1918/19 1915 756 1443
1 9 19 /20 200 3 880 1626
1920/21 2348 1016 1913
1921/22 2535 1136 2056
1 922 /23 2564 1156 2091
1 923 /24 2665 1214 2198
1924 /25 2673 1224 2203
1925/26 2740 1273 2258
1926/27 2814 1303 2 305
1927 /28 2857 1329 2341
1928/29 2801 1309 2290
1 9 29 /30 - - 2285
S ca rce  ; *»£«£
Males
T a b le  14: A nnual A verage  Money E a r n i n g s ,  New S o u th  W ales M a n u f a c tu r in g ,
1 8 9 1 -1 9 2 9 /3 0  »
Fem ales  T o t a l  M ales  Fem ales  T o t a l
( w e ig h te d  a v e r a g e )  (w e ig h te d  a v e ra g e )
_ - 921 1914 /15 1335 539 1137
_ - 778 1915/16 1442 54S 1215
— - 743 1916 /17 1522 588 1283
19 1 7 /1 8 1517 617 1286
- - 804 1918/19 1654 669 1401
_ - 823 1919/20 1851 770 1578
_ - 789 1920 /21 2158 896 1862
- - 787 1921/22 22 30 947 1901
_ - 768 1 922 /23 2186 994 1882
_ - 768 1923/24 2287 975 1960
_ - 823 1924/25 2313 1000 1989
- - 862 1925 /26 2349 1018 2019
1059 39 2 892 1926/27 2450 1078 2107
1099 435 931 1 927 /28 2520 1107 2156
1164 440 1000 1928/29 2544 1107 2165
1249 490 1068 1929/30 - - 2185
1301 510 1117
S o u rce : s e e  t e x t .
T o t a l avj , -tcoo
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through time. The correlation between the average earnings of sexes 
in New South Wales was .998 and in Victoria, .997. The same high order 
of association existed between total (weighted average) money earnings 
in New South Wales and Victoria, .998. There was also a remarkably 
close relation between average money earnings (the total weighted 
averages), and movements in minimum money wage rates. This is so not 
only between manufacturing groups, but between earnings in manufacturing 
and movements in legal minimum award rates for the States and for the 
Commonwealth as a whole.1 And the broad contours that we observed in 
minimum male wage movements are similarly apparent in average earnings 
for both males and females. From about the middle of the 1900s money 
earnings drifted upwards. Again the most rapid acceleration came 
immediately after the war, average earnings growing by between 12 and 
14 per cent per annum. In 1922/23 this acceleration was broken; 
thereafter earnings floated upwards with considerably slackened speed, 
(from 1928, the rate of increase of New South Wales weighted earnings 
approached zero, and in Victoria, index values began to fall).
The most striking feature of earnings and minimum wage patterns 
over the period for which data of both can be compared (1906-30) is, 
then, the tight correlation in the movements of the two. This suggests 
two conclusions: first, that minimum award wage data do not grossly
misrepresent general earning patterns over time, and second, this may 
have been because average earnings were to some extent determined by 
wage policy.
(c) National wage policy
The goal of guaranteeing the unskilled man a definite minimum 
’standard of living’ as expressed in the 1907 Harvester Judgment, was 
the outcome of economic, social and political developments of the late 
nineteenth century. As described in the preceding Chapter, economic 
development was nurtured by colonial governments' capital outlays.
1
Correlation Matrix: Average Money Earnings (New
South Wales, Victoria) and Legal Wage Rates (Commonwealth)
New South Wales Victoria Commonwealth
New South Wales 1.000
Victoria .998 1.000
Commonwealth .996 .995 1.000
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Throughout the eighties the labour market was tight and wages high.1 
Unemployment was of minor importance and in general the bargaining 
strength between nascent unions and employers was unequal, both in 
private and in collective agreements - labour had superior strength.
At no period except in the gold rushes had wages been so high.2
Compared with other countries, a noted phenomenon of the labour 
market during the period 1870-90, was the narrowness of margins paid 
for skills, and this feature too was related to the nature of government 
capital formation. Most of the construction work was labour-intensive 
(two thirds of the capital outlays were absorbed in on-site wages), 
and the building of railways, roads, earthworks and the like were 'pick 
and shovel' operations requiring more brawn than skill. It was people 
to do unskilled work - not only in public works and construction, but 
also in mining and the pastoral industry - who were most sought. The 
result was such a bidding up of the unskilled rates that wage 
differentials narrowed to the barest margin.
The depression radically changed these circumstances. The capital 
inflow had been greatly reduced. Investment plummeted, particularly in 
the construction industry, and unemployment soared to 25 per cent of 
the workforce. Worst affected were the 'unskilled', and it was their 
plight that lay at the centre of the twentieth century government 
experiments in minimum wage fixation.
With the rise in unemployment and a fall in union membership, 
the strength of unions in collective bargaining with employers was now 
decidedly reduced. Politically, however, labor at this time came to 
hold the balance of power in local, and later Commonwealth parliaments 
and they used their strategic position to extend state intervention 
in support of wage earners' interests.3
1 Macarthy, op.cit p.47; Butlin, 'Colonial Socialism', op.cit. p.63.
2 T.A. Coghlan, The Wealth and Progress of NSW 1898/9, p.508; G.H. Wood, 
'Changes in Average Wages in NSW, 1823-98', Journal of the Royal 
Statistical Society, 1901, p.334.
3 See also J. Philipp, '1890 - The Turning Point of Labour History?', 
Historial Studies of Australia and New Zealand, vol. 4, 1947-51.
As Macarthy points out, however, 'Labour' still needed to persuade 
employers. He suggests that it is not by coincidence that wage 
determination was accepted in principle by the employers at times when 
Labor's support was needed to win higher protective tariffs. See 
Macarthy op.cit. pp.324-325.
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By 1900 all states except Tasmania had Factory Acts, and Western 
Australia, South Australia and New South Wales, Early Closing Acts.
In Victoria under the 1896 Factory Acts, six wages boards were created 
consisting of an equal number of employees and employers with an 
independent chairman with power to fix wages, hours and conditions of 
labour for specified occupations. Their use quickly spread, not only 
in Victoria but also to other states. A court of Industrial Arbitration 
was also established in New South Wales in 1901 to hear and determine 
disputes and wage claims,1 and Western Australia in 1900, South Australia 
and Queensland in 1912, added court systems to their wages boards. In 
1904 the Commonwealth Arbitration Court had been established for the 
prevention and settlement of trade disputes extending beyond the limits 
of any one state.
The wage- principles of these early institutions were somewhat 
vague - ’ability of employers to pay’, and for Victorian wages boards, 
wages were to be fixed ’not less than those paid by reputable employers’. 
In 1905 Judge Heydon of the New South Wales Court said it was his aim 
to assure that every worker, however humble, ’shall receive enough to 
enable him to lead a human life.’ The Harvester Judgement in the 
Federal Court applied a concrete standard.
In November 1907 Justice Higgins proclaimed that every unskilled 
Australian adult male should be paid a wage ’appropriate to the normal 
needs of the average employee regarded as a human being living in a 
civilised community.’2 The normal needs standard was one ’sufficient 
to ensure the workman food, shelter, clothing, frugal comfort [and] 
provision for evil days’.3 Such a wage was seven shillings per day, 
£2/2/0 per week, which reestablished the predepression rate for 
unskilled labour. In practice the award did not have an instantaneous 
effect, for it applied only to workers whose wages were fixed by the
1 An arbitration court had been set up earlier in New South Wales 
(1892), but it lacked power to compel attendance and enforce decisions.
2 Macarthy op.cit. p.l. This judgement was the outcome of the policy 
of New Protection, the keynote of which was that excise duties were 
to be imposed on manufactured goods but exemption would be granted to 
local manufacturers who paid ’fair and reasonable wages’ in the 
judgement of the Commonwealth Arbitration Court. The Sunshine Harvester 
Works, an agricultural implements maker, applied for such an exemption.
3 Ibid.
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Commonwealth Court, that is, those industries in which there had been 
disputes extending beyond state boundaries. And even by 1921, the 
Commonwealth Court’s share of total wage prescription was only about 
20 per cent;1 thus most decisions were still taken by state institutions 
and tribunals.2 Nonetheless, Higgins’ Harvester Judgement was of 
considerable importance. It brought the concept of a minimum wage 
standard before public attention as an ideal to be adopted by Australian 
society. It set an example. After the judgement there was a rush for 
new wage boards,3 4and between 1909 and 1912, increasing numbers of 
trades and occupations were brought under some system of wage regulation. 
It also produced greater uniformity in wage regulation:
Up to 1907 state tribunals had gone their own ways, 
noticing the decisions of other tribunals only in 
considering the limitations placed on their own 
determinations or awards. The next 14 years saw 
the gradual application of a standard wage for 
unskilled work that was not determined by regional 
conditions. It was a national standard reflecting
the maturing of a national sentiment. (emphasis in the original)
It seems reasonable to argue then that the growth in institutional 
arrangements for wage regulation and the increased uniformity of goals, 
helps to explain the close correlation in wage movements across 
industry groups, between states and even between average earnings and 
minimum rates.
Two questions, however, remain: given the acceptance of a
'living wage’ as a national goal, how was this implemented and varied 
over time by State and Federal authorities; and similarly, how were 
'secondary wages’ (margins for skill) increased over the years?
State tribunals did not immediately emulate Higgins’ ruling 
of 42 shillings per week. This was only achieved gradually in upward 
steps.5 Before the war, these steps were basically determined by 
economic conditions. Of great concern was that wages should not be
1 Ibid., p.517. The share reached 34 per cent by 1923.
2 Ibid., p.137.
3 Ibid., p.156.
4 Ibid., p.479.
5 It was achieved in real terms by 1921. The pattern of wage prescription 
of the states for unskilled work initially moved toward a high degree of 
uniformity at about 36 shillings, then toward a single rate for labourers 
and sub-labourers. Finally, the uniform money rate was progressively 
geared upwards to Higgins’ ruling (in real terms).
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allowed to rise so rapidly as to generate unemployment Hence as the 
labour market tightened immediately before the war (1909-12), minimum 
rates moved briskly upwards.1 Some concern was also expressed at 'the
erosive effects of inflation on money wages. But it was not until 
the war and postwar period that price increases assumed paramount 
importance in wage determinations.
During the war, increasing emphasis was placed on inflation 
and its detrimental impact on the standard of living of the Australian 
worker, and the minimum basic wage was periodically adjusted upwards 
in proportion to the increases in the cost of living.2 After the war 
this relation was formalised. From 1922, the Commonwealth Court 
adopted a system of quarterly adjustments to the basic wage for 
variations in the cost of living - a system which spread to state 
awards. After 1920, price rises levelled off and, as noted above, 
growth in the average minimum money wages also levelled out.
What of ’secondary wages'? Although the Harvester Judgement 
prescribed marginal or 'secondary wages' of various amounts in excess 
of the basic wage for skill and other classes of work, the main 
emphasis was on the basic wage - the lifting of the minimum living 
standard. The wage differential between unskilled and skilled 
declined through to the war. On the basis of Macarthy's calculations 
the ratio of unskilled to skilled was .71 in 1907; thereafter it 
rose to about .78 (by 1915).3 Other work by Oxnam suggests that 
differentials continued to narrow during the war (Figure 5).4 
During these years the tribunals considered that in a period of crisis, 
skilled workers could not expect margins to be preserved in real terms5 -
1A priori , we would expect the graphs to reveal a 'rachet-step incline.' 
However, wage claims for individual groups were spaced out over time - 
wage reviews for individual claimants were often 2-3 years apart. This 
had the effect of smoothing the rate of incline of aggregate minimum rates.
2 D.W. Oxnam, 'Relation of Unskilled to Skilled Wage Rates in Australia', 
Economic Record, June 1950, p.116.
3 Macarthy, op.cit., p.175.
11 It is to be noted that Macarthy's estimate for 1915 is slightly higher 
than Oxnam's (in 1915, Macarthy's ratio is .780, Oxnam's .746).
Macarthy makes no reference to Oxnam's earlier work, but the discrepancy 
is probably due to the use of different data - the latter uses award 
rates, the former award plus non-award. There is nonetheless a close 
correspondence in the estimated magnitude of the narrowing of differentials. 
Over 1915-18, the years for which the estimates of the two researchers 
can be compared, Macarthy's differential closes by some four per cent,
Oxnam's by about six per cent.
5 Oxnam, p.117; Keith Hancock and Kathryn Moore, 'The Occupational Wage 
Structure in Australia Since 1914', British Journal of Industrial 
Relations, vol. X, 1 November 1972, p.120.
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Figure 5
Comparison of Average Unskilled and Skilled Weekly Wage Rates 
for Various Occupations in Melbourne, 1914-30
(Ratio)
1914 19 30
Source: D.W. Oxnam, 'The Relation of Unskilled to Skilled Wage 
Rates in Australia', Economic Record, June 1952.
Note: 1914 as at 30th September; other years as at 31st December.
Skilled wage at each date = 100.
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as already noted, the basic wage was lifted upwards in response to 
rising commodity prices. In 1920 and 1921 Higgins tried to set an 
example and restore the relation between the ’basic wage’ and prewar 
margins. But he resigned during 1921, and in light of depressed 
conditions, his successor in the following year withdrew part of the 
increases that Higgins had awarded. In the twenties tribunals 
generally refused to grant increased margins. With prices fairly 
stable, the basic wage moved by small amounts and there were only minor 
changes in occupational inequalities.
In conclusion, then, legal award rates comprised two components, 
the basic or ’living wage' and margins. From 1907, increasing numbers 
of occupations, both skilled and unskilled, were covered by some form 
of wage regulation. Between 1913 and 1920, the percentage of the 
industrial workforce affected by voluntary negotiations with employers 
(i.e., those outside institutional regulation or conciliation), amounted 
to 15-20 per cent; by 1921 it amounted to a little over 10 per cent 
and by 1923 less than two per cent.1 Within the set of legal minima, 
it was the basic wage - the minimum for unskilled labour - that was 
most important in wage determinations.
I began this section with the suggestion that it was national 
wage policy which accounts for the high correlations between legal 
awards and average earnings. A final point must be made. In the prewar 
period the paramount principle in determinations was economic and 
labour market conditions. Heqce wage and earning patterns determined 
by legal regulation and under the hypothetical free market may not have 
differed greatly. Similarly, while in the twenties the wage principle 
adopted was the adjustment of the basic wage in accord with price 
movements (which flattened out), the labour market was comparatively 
slack, so again the 'free' market may have generated much the same 
results. However, it is improbable that conditions of supply and demand 
for labour across submarkets were so similar that the same high degree 
of uniformity of movements would have prevailed in the absence of wage 
regulation.
To date, the discussion of wage rates has been solely in money 
terms. Below, the impact of price changes on wages over time are 
explored.
Macarthy, op.cit., p.187.1
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Price movements and real wages *
Movements in aggregate retail prices in the several states 
and the Commonwealth show close correspondence. Table 1 of Appendix 2.A.1 
chronicles the data for some states and the Commonwealth, and Figure 6 
illustrates the correspondence of movements in Melbourne and Sydney 
with the Commonwealth aggregate lying systematically between the two 
time series. The point estimates shown for 1891, 1895, 1900 are 
extrapolations of the Commonwealth Statistician's 'A' series price
1 It was originally my intention to offer a partial explanation of 
Australian price movements by decomposing the equation,
AP = AS AV _ ARGNE
P S V RGNE
which is derived from the Quantity Theory Identity,
P = SV/RGNE
via time derivatives and manipulation, where
P = general price level
S = money supply
V = real gross national expenditure velocity
RGNE = real gross national expenditure, this
relating to the supply of all goods 
available for domestic purchase viz., 
real gross domestic product minus real 
visible exports plus real visible 
imports.
Thus idi_ velocity is constant, inflation occurs when AS/S >*1RGNE/RGNE. 
Completion of even this study has proved beyond the time bounds of 
this thesis. My very tentative results might, however, be briefly noted.
Between 1907 and 1914, velocity was fairly constant. Money supply, 
however, grew briskly, mainly as a result of the money base expanding 
(overseas reserves being fed by high exports); and money supply growth 
exceeded growth in RGNE. During the war the money supply continued 
its rise, but velocity fell as consumption options foreclosed.
However, RGNE had comparatively shrunk, so that the mild inflation 
continued. The situation deteriorated immediately after the war, 
apparently because the money supply continued to briskly rise coupled 
with a rise in velocity. Towards the end of the first half of the 
twenties velocity flagged, but the money supply continued to rise 
until late into the twenties. The explanation of the lower inflation 
rates in the twenties might be found partly in the stabilising of 
velocity, partly in the relative expansion of RGNE - not so much in 
the expansion of GDP, but in the slower growth in exports and the 
exploding growth in cheap imports despite protection.
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index, using the New South Wales Statistician’s index of Sydney retail 
prices.1 Thereafter the price indices are the Commonwealth Statistician’s 
and relate to capital cities, covering'food groceries and rent; items 
in the sample represented 60 per cent of total consumer expenditure.2
One problem in using the indices as a money wage deflator is 
suggested by Susan Bambrick’s finding that within the food and groceries 
group, the aggregate indices summarise totally diverse price movements 
among items and commodities included.3 Thus the money wages of 
various Australian resident labour groups with disparate tastes might 
have been differently affected and more pertinent to this study, 
prospective migrants, with presumably different preference patterns 
to residents, might have perceived the effects of price changes on 
wages differently. The magnitude of these biases, however, cannot 
easily be determined.
Because of the high order of correlation between money wages 
(and earnings) of different industrial groups and between states, and 
the high order of association between general retail price movements 
in the different states, similar high correlations prevail for real 
wages.4 The representative pattern of real wages is shown for the
1 For discussion of the New South Wales Statistician’s index see R. 
Wilson, Capital Imports and the Terms of Trade, Melbourne, 1931, p.96.
2 In 1914 the ’C series' index narrowed this residual gap by including 
’clothing and miscellaneous items.’ For purposes of consistency of the 
series through time, I have not included these items in the indices - 
the differences, however, are minor. Another change in the composition 
of the index was made following the 1924 Conference of Statisticians
at which it was decided to base the rent component on the mean of 4 and 
5 bedroom houses rather than, as had been done previously, on all houses. 
From 1925 I linked the old with the new (4-5 bedrooms) series. I have 
continued to use the 'A' series after 1914, first because it minimises 
the number of 'links’ and second because it was by the ’A ’, not the ’C’ 
series (until 1934), that wages were automatically adjusted.
3 Susan Bambrick, ’Australian Price Indexes’, Ph.D. thesis, Australian 
National University, 1970, Chapter VII.
4 In the instance of Commonwealth industrial groups, the coefficients 
are necessarily the same, as money wages of the separate industrial 
cohorts are divided by a 'constant' - viz., by the same value of the 
index in the t ^  year. Yet even the relation between real average 
award wages for the Commonwealth and real average earnings in
New South Wales and Victoria (manufacturing) retain their tightness 
of correspondence: r(Comm., NSW) = .96, r(Comm., Vic.) = .94,
r(Vic., NSW) = .98.
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Commonwealth in Figure 7. Generally, real wages showed no systematic 
or great material improvement between Federation and the end of WW1.
Only in 1907 and the years 1910, 1911 and 1913, was there any sign 
of marginal improvement above the level of real wages that ruled in 
the year of Federation. After the war the most dramatic rise came in 
1921, real wages being lifted up by about 10 per cent to a new plateau 
where they generally settled for the remainder of the twenties.
The reasons for this sudden movement cannot be explored in detail 
here. However, it seems that inflation towards the end of the war and 
particularly in 1919/20, led to a great rush, and by 1921, a backlog 
in claims before wage tribunals and courts. The backlog was met in 
1921. Moreover an increasing share of total wage prescription was 
handled by the Commonwealth Court - its share in 1920 was 7 per cent 
in 1921, 19 per cent - and the Federal basic wage was higher than that 
awarded by state tribunals. The rise in the Commonwealth's share 
therefore assisted the jump in average real awards. At the same time, 
state tribunals in reviewing the cases brought before them by inflation, 
made a deliberate effort to implement the 'old' 1907 Federal award of 
7 shillings per hour in real terms.1 23 What may have been critical was 
the timing of the decisions. Automatic quarterly adjustment to the 
basic wage was not adopted until 1922. Prices began to fall from the 
first quarter of 1921 and most of the awards were made on the basis of
2increases in the cost of living during the war and immediately after it.
Because of this time lag, money wages were pushed up at a faster rate3than instantaneous price movements properly sanctioned. Then in the
Gas Employees' award of October 1921, Justice Powers increased the basic
4wage by 3 shillings and instituted quarterly adjustment. Thereafter 
average real award wages generally settled. The gains made by workers 
immediately after the war were also enhanced by a reduction in hours 
worked - these falling by about 5 per cent between the end of the war
1 Macarthy, op.cit., p.522.
2 Oxnam, op.cit., p.116.
3 For instance, the critical ruling to increase money wages in New South 
Wales came from the New South Wales Court in October 1920, but as 
Macarthy comments, 'by the time wages boards were reconvened to implement 
this (court) decision, prices had steadied then fallen causing the real 
living wage to ... exceed the (real 1907) Harvester Equivalent'.
Macarthy, op.cit.
14 For a full discussion, see George Anderson, Fixation of Wages in 
Australia, Melbourne, 1929, Chapters X and XVI.
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Figure 8: Australia, Index of normal working hours
(adult males)
100
95
1914 1920 1925 1930
Table 15 : Australia, Normal
(adult males)
working hours
Weighted Average Index
1914 48.9 100
1915 48.7 100
1916 48.3 99
1917 48.1 98
1918 47.9 98
1919 47.4 97
1920 47.1 96
1921 46.2 95
1922 46.4 95
1923 46.7 95
1924 46.7 95
1925 45.4 95
1926 45.6 93
1927 45.7 93
1928 45.3 93
1929 45.3 93
1930 46.0 94
Source: Labour Reports.
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and 1921 (Figure 8).
There is perhaps some risk of overstating or misunderstanding 
the role of government intervention in the course of these events.
The rise in real wages of workers immediately after the war to a new 
plateau was not unique to Australia. Between the end of the war and 
1921, real wages in the UK grew by 8.9 per cent per annum - that is 
decidedly faster than Australian wages over the same period which grew 
at 4.77 per cent per annum. Australian courts and tribunals, it might 
be argued, merely followed market forces - war shortages and postwar 
boom. As I have already suggested, governments did, however, exercise 
some influence. National wage fixation systematised and synchronised 
wage movements in diverse sub markets. It elevated the relative 
remuneration of unskilled labour before 1919, and in 1921, having 
delayed the rise in average real wages it most probably pushed them 
up harder and higher than market forces alone dictated.
Comparative Wage Rates and Living Standards: the UK experience
In concluding our discussion of Australian real wages, it seems
appropriate to ask how these compared with other countries. Unfortunately
it is extremely difficult to generalise about wages in different markets.
International comparisons are notoriously treacherous, mainly due to the
difficulties in assessing on a common basis the basket of goods that
wages in different countries can secure. Some guide in this matter might
be the exchange rates between different currencies, viz., the Purchasing
Power Parity Theory. Over the period 1893-1929, the Sterling-Australian
2exchange rate did not diverge between 97.0 and 101.8. English 
sovereigns circulated freely in Australia before WW1, and the two 
currencies were considered indistinguishable. Thus if exchange rates 
reflect purchasing power, then their constancy means that some rough 
idea of relative wages can be gleaned simply from the absolute level of 
money wages in the two markets. However, in deflating money wages by 
the exchange rate, (in this instance, a constant), one needs to believe
1 F.C. Benham in his 'The Prosperity of Australia*, London, 1928, 
argued that there 'is hardly any correlation between the growth of wage 
regulation and rising real wages' (p.206) - that movements were determined 
by 'prosperity', except in connection with inequality between wage earnings.
2 R. Wilson, 'Australian Exchange on London, 1893-1931’, Economic 
Record, May 1931, pp.123-125.
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that the basket of goods traded between the two countries was the same 
as that consumed at home by workers. But in both Australia and the UK, 
the lion’s share of expenditure went on nontraded goods.
All that is done below is to offer point estimates of the absolute 
level of money wages in the two countries, and to assess the impact of 
changes in consumer prices on these. On the basis of the British Wage 
Census of 1924, A.L. Bowley estimated that for adult males average wages 
for a full normal week ’may be put for the United Kingdom at ... about 
60 shillings'. For men and boys excluding agriculture, it was 58s 9d.
In Australia for adult males in industry excluding agriculture, the 
weighted average money rate for a full week’s work in the same year 
was 94s 4d. The figures are not directly comparable, though a fair 
inference is that money wages in Australia were perhaps 50 per cent 
higher than those in the UK. Was this relative wage position greater 
or less in earlier years? And did it change after 1924?
Table 16: Comparative Change in Wages Relative to 1924 (per cent change)
United Kingdom Australia
Money Real Money Real
1901-24 106.0 8.8 116.0 13.3
1914-24 92.0 11.0 69.0 14.0
1924-30 — 10.0 2.6 -12.0
Source see t S i ff&nd < c ie s 2«A, \ and
Table 16 suggests that the order of magnitude of change in money 
wages between 1901-1924 was much the same in both countries, though it 
narrowed somewhat in the sub-period 1914-1924. If a £ sterling bought 
the same basket of goods as a £ Australian and if tastes were the same, 
then until the mid twenties, the Australian worker remained about half 
as well off again as his fellow worker in Britain. From the mid 
twenties, his position weakened. Because of the nature of the data 
and the underlying assumptions, these conclusions must remain extremely 
tenuous. Further, the table masks some degree of annual variation in
1 A.L. Bowley, Wages and Income in the United Kingdom Since 1860, 
Cambridge, 1937, p.49.
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wage differentials , which is of considerable importance in my
econometric estimation of population transfers.
Another reason for caution is that comparisons of wages do not
reveal everything about the standard of living, when it is more
broadly defined as inclusive of working conditions, housing, health,
education and welfare, income distribution, tax rates and so forth.
It is quite impossible here to canvas these broader dimensions, and
again international comparisons are extremely difficult to make.
Only a few remarks are proffered, and these must remain tentative.
Average hours of work were lower in Australia than the UK, and
as already mentioned Australian working hours fell during and
immediately after WW1. The hours of British workers fell, however,
rather more. Thus the differential in hours in the normal working 
2week shrank. Whether working conditions were more or less pleasant
in Australia is, of course, quite impossible to say, although it might
be noted that plant and equipment in Australian manufacturing doubled
3in value in the twenties.
More generally, the twentieth century saw Australia introduce 
old age pensions, 1908, and maternity allowances, 1912, as wholly 
government sponsored social services. In the twenties government
4expenditure on public education greatly increased , Australian housing 
standards improved, and governments subsidized interest payments on 
housing loans. The Commonwealth government also built more than 30,000 
houses for ex-servicemen. Public capital outlays, immediately before 
the war and in the twenties were heavily directed towards urban 
infrastructure, street improvement, water and sewerage and the 
electrification of some services. These and other factors suggest 
continuing improvement in Australian standards.
1 See Appendix 2.A.1, Table 2.
2 Working hours in Britain fell from about 53 to 48 and in Australia 
from 49 to 46 or 47 hours per week. See Appendix 2.A.2.
3 Forster, Industrial Development ..., op.cit., p.23.
4 Butlin, Some Perspectives ... , op.cit., p.316. Most of the expansion 
was in post primary education, the pressure coming from parents looking 
to the public examinations for useful certificates for white collar 
jobs, or for technical education, inadequately provided despite greater 
demand. See Forster, Industrial Development ..., op.cit., pp.185-94; 
Heather Radi, '1920-29', in Frank Crowley (ed.)., A New History of 
Australia, Melbourne, 1974, p.391.
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In Britain the stock and quality of housing also greatly rose 
after the war under the stimulus of government subsidies; one million 
houses were built under the 'Chamberlain' and 'Wheatly' Acts, half 
being provided by local council authorities. Housing, like public 
health and education, was increasingly recognised to be an important
public service in Britain.1 Health insurance from its beginnings
2in 1911 embraced increasing numbers , and in the mid twenties, 
unemployment insurance was added to the list of services. One of the 
most striking changes in postwar British budgets was the increase in 
expenditure on social services; net expenditures on poor relief, 
health insurance, old-age, widows' and war pensions, and unemployment 
insurance, which stood at 22 million in 1913/14, rose to £ 179 million 
in 1921/22 and climbed further to £204 million by 1933/34.3 F.A. Bland, 
Professor of Public Administration at Sydney University, looking back 
in the thirties was able to write for instance,
an informed visitor from England would note that 
the total expenditure in NSW from public works 
is roughly half what is spent in England on social 
services .... He would scan the list in vain for 
any insurance against unemployment, ill health or 
old age. He would probably be surprised to learn 
until the depression we had no organised system of 
poor relief, such as had operated in England for 
three centuries; and if he could forget the code 
of conduct becoming a visitor he might express ^
concern at the scope of some [Australian] services.
A (British) inter-Departmental Committee reported in 1925 that the 
gap in the provision of social services, specifically unemployment
5insurance, was such as to discourage migration to Australia.
1 Sidney Pollard, The Development of the British Economy 1914-1950, 
London, 1963, p.203 and p.261.
2 Ibid, p.261.
3 Ibid, p.203.
4 F.A. Bland, 'An Appraisal of Results', in W.G.K. Duncan, Social 
Services in Australia, Sydney, 1938, pp.170-171.
5 This was a Committee appointed by the Secretary of the State for the 
Dominions in November 1925. The Committee arrived at the following 
conclusions:
(a) National Health Insurance does not act perceptibly as a check on 
migration;
(b) Unemployment insurance and poor law relief to able-bodied persons
do discourage migration; (continued)
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It therefore appears that despite some expansion in the provision
of social services, Australia did not compare favourably with the UK,
particularly by the twenties. Indeed, one writer has suggested that
as late as 1940, Australia had little to be proud of in this area.1 2
But in some ways this highlights the nature of Australian governments'
intervention in economic matters. That more was not done between the
provision of old-age pensions and maternity allowances and 1940,
partly reflects the fall of labour parties from electoral favour. But
more generally, the style of government intervention in Australia was
different. Government outlays went more in directing and supporting
investment in Australian economic development, in creating job
opportunities and fostering diversification. And, via the arbitration
system, high living standards in terms of wages, especially for the
2unskilled, could be protected. In what was seen to be a prosperous 
and expanding community, with incomes distributed more evenly than in 
most 'older' countries, there was less urgency for direct social services.
In assessing the course of wages and living standards one factor, 
already hinted at but as yet unexplored, is unemployment. The wage 
patterns, hitherto discussed, have been for labour in full time 
employment, and clearly a critical component of changes in well-being, 
was the probability of employment at the ruling rates of remuneration.
Most of the discussion below focusses on the pattern of unemployment 
over the first three decades in Australia. Although in the concluding 
stages some attempt is made to compare Australia's experience with that 
of Britain's.
(Footnote 5 cont'd. from previous page)
(c) Old-age pensions under either the non-contributory or the 
contributory scheme have not any considerable effect;
(d) Widows' and orphans' pensions would probably have some 
influence on married men contemplating migration.
The Committee asked the Commonwealth to lower the residency requirements 
on invalid (5 years) and old age pensions (20 years). In light of 
estimated costs and lack of evidence that reductions would increase the 
inflow, it declined. See Department of the Treasury, Correspondence 
file, annual single number series: Invalid and Old-Age Pensions -
Reciprocity between Australia and the United Kingdom, 1926-1932, 
Commonwealth Archives Office: CRS A571, item 27/3917.
1 A.G.L. Shaw, Australian Economic Development, Melbourne, 1960, p.182.
2 Wage differentials between skills in the two markets show some 
tendency to move in opposite directions. See Appendix 2.A.2.
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Unemployment
The main sources of data are the trade union returns to the Bureau 
of Census and Statistics. Although subject to a number of flaws, 
discussed below, they remain the only direct measure of short term 
fluctuations. Further, comparison of the trade union unemployment 
series with unemployment as reported at censuses, suggests that they 
are representative of movements in unemployment. Unfortunately the 
trade union returns to the Bureau do not cover all the period.
Below three issues are tackled: First how reliable are the union 
returns, second how can the missing gaps in the unemployment returns 
be filled, third what do the assembled series depict of Australian 
experience over the years 1901-30?
(a) The Trade Union Returns to the Bureau
In 1913 the Bureau published the results of a study made of
unemployment for certain years between 1891 and 1912. These were 1891,
1896, 1901 and 1906 to 1912. Union secretaries had been asked to
indicate the numbers unemployed at the end of these years. And for years
following they were asked to supply quarterly estimates.1 2
The union returns are, however, subject to many criticisms. Prior
to 1912, the returns cover only about 10 to 20 per cent of unionists,
and only about one half of adult male wage earners were unionists.
Further, as unions did not typically keep detailed records (the Amalgamated
Society of Engineers being an exception), the early returns encompassed
considerable guesswork. After 1912, the sample size was very much larger
2and more reliable statistically. Yet errors may still be present.
1 These were for the last week in the months of February, May, August 
and November. Unemployment was defined as being out of work for three 
days or more in the specified week and cause of unemployment stated as 
'lack of work', 'sickness and accident' or 'other causes'. Unemployment 
resulting directly from strikes was excluded. Forster points out that, 
'in the Australian total the final two reasons were of minor importance'. 
(Australian Unemployment 1900-1940, Economic Record, September 1965, 
p.429). The returns from the union secretaries were processed by Bureau 
officers and published in Labour Reports for the Commonwealth and the 
separate states, as well as for a number of industrial subdivisions.
The quarterly data are given in Appendix 2.A.1, Tables 3 and 4.
2 The survey covered 50-60 per cent of total union membership, and in 
turn a similar proportion of adult wage earners were members of unions.
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Butlin, for instance, found that although the records of the A.S.E.
were quite comprehensive, their returns to the Bureau (in 1929) were
not - the figure being substantially out from his calculations using 1the same data. False declarations by union secretaries might be
another source of error. As Forster has pointed out, one essential
for accuracy in the returns was the full cooperation and goodwill
2on the part of the secretaries. In the Minutes of evidence given 
before the Royal Commission on National Insurance (1925), some doubt 
is cast upon this condition. The Chief Clerk of the New South Wales 
State Labour Exchange, commented upon union returns made to him
it would not be safe to accept those figures in 
each industry as representing the actual number 
of unemployed, as certain unions do inflate their 
figures for reasons best known to themselves.1 23 4
A further problem with the union returns is that the specific 
unions which were included in the Bureau’s year to year computations 
are unknown. Changes in the composition of the sample could affect 
the results. The industry group most heavily represented in the 
returns was manufacturing, but even within this cohort there were 
wide differences in the pattern of unemployment (see below). Hence 
aggregate behaviour could be distorted if some unions periodically 
failed to make returns and similar consequences might follow the 
introduction (or reintroduction) of unions into the sample. It might 
also be added that some unions were subject to (high) seasonal 
unemployment which would tend to inflate annual aggregates and in 
cases where returns were periodically not made, distort annual 
comparisons. An in addition to these possible sources of error, Forster 
found that some unions counted as unemployed members who were without 
employment in their own profession but employed on government relief 
works - and the main union covering relief workers did not furnish
4returns to the Bureau at all.
Yet despite such errors, comparison of the returns with the census 
results, imdependently derived, suggests that the returns can be taken
1 N.G. Butlin, 'An Index of Engineering Unemployment 1852-1943’, 
Economic Record, December, 1946, p.253.
2 Forster, 'Australian Unemployment’, op.cit., p.444.
3 Ibid., p.445.
4 Ibid., p.437.
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as representative of unemployment, Table 17.
Table 17: Australia Percentage Unemployment
1891 1901 1911 1921
Trade Union Returns 9.29 6.59 4.67 11.4
Census Returns 7.46* 6.50* 4.53 10.2
Sources: Commonwealth Bureau of Statistics, Labour 
Report No. 2 and Royal Commission on 
National Insurance, Minutes of Evidence, 
Unemployment, Destitution Allowances, 
1926-27, para 22971.
Note: data are percentages.
* Based on census results of New South Wales and 
Victoria.
The Bureau's own view was in fact this:
The accuracy of the above results as an index to the 
general state of unemployment among all wage earners 
in Australia is confirmed by the results obtained 
from the censuses 1891, 1901 and 1911, the closeness 
of the percentages obtained from these two independent 
sources for the latter years being remarkable.1
To this, however, a qualification should be added. Using the
census data, I recomputed unemployment among total wage earners. The
results are given in Table 18. It transpires that the closeness of
the union and census returns (as portrayed by the Bureau) depends on
the categories included. Although the Bureau claimed that the union
returns represented the pattern for all wage earners, its comparisons
omitted professional classes and females, and included only New South
Wales and Victoria at the 1891, 1901 censuses. The consequence of
these decisions was to inflate the census results upwards and more into
2line with the union returns. Yet even given this criticism there 
still remains a close relation between census and union returns, albeit 
not quite as close as the Bureau suggested.
A problem that remains is the absence of any returns for 1900 and 
1902-06.
1 Labour Report, No. 2. The Bureau felt that the discrepancy in the 
1891 figures was probably due to the depression between the March 
census and the trade union 'end of year’ returns.
By 12 to 15 per cent.
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(b) Records of the Amalgamated Scoiety of Engineers, the A.S.E.
The only direct and readily available record of unemployment
in the first half of the decade following Federation relate to one union,
the A.S.E. From these detailed records, Butlin has pieced together
an unemployment series roughly comparable in design to the Bureau’s
1912 enquiry.1 Some objection can be raised that although similar in
design, the series relates to workers in a particular industry with
specific skills. Macarthy, however, has strongly argued that prior to
the middle of the first decade, the pattern of movements in unemployment
2among skilled and unskilled workers was not dissimilar. Accordingly, 
to complete the story of aggregate unemployment, the early gaps in the 
unions returns have been interpolated on the basis of the A.S.E. records - 
and point estimates for some earlier years extrapolated, Table 19.
Table 19: Australia, Series of Early Unemployment
Amalgamated Society 
of Engineers 
(Butlin's Index I)
Commonwealth series 
(Trade Union-Bureau 
returns)
Hybrid series 
(2 interpolated on 
basis of ASE records)
1891 7.75 9.3 9.3
1893 19.12 - 21.1
1896 9.00 10.8 10.8
1900 3.23 — 5.3
1901 4.45 6.6 6.6
1902 6.55 - 7.7
1903 8.83 - 10>. 0
1904 8.79 - 10.0
1905 8.35 - 9.6
1906 5.18 6.7 6.7
1907 3.67 5.7 5.7
1908 4.53 6.0 6.0
1909 4.46 5.8 5.8
1910 3.51 5.6 5.6
1911 2.35 4.7 4.7
1912 2.54 5.6 5.6
Sources: Column 1: N.G. Butlin, ’An Index of Engineering Unemployment,
1852-1943', Economic Record, December 1946;
Column 2: Labour Reports.
(Note data are percentages)
1 N.G. Butlin, 'An Index of Engineering Unemployment 1852-1943’, Economic 
Record, December, 1946, p.253. Butlin's index (I) is of unemployment, 
exclusive of strikes among non-superannuated members. The source of his 
index is the A.S.E.'s monthly state records of members superannuated, 
members on Donation (unemployment) and sickness benefits, and members on 
Contingent (strike) benefits. Not all members were eligible for all 
classes of benefits - apprentices at one time were entitled to contingent
footnote on next page
(continued)
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We are now in a position to discuss levels and movements in 
Australian unemployment.
(c) Level and Fluctuations in Australian Unemployment
because
The union returns probably overstate unemployment, vi«. seasonalA
influences and the element of deliberate overstatement by returnees.
Nor would one expect equilibrium in the labour market to correspond to 
’zero unemployment', but to approximate it within some band. Forster 
has made an attempt to align the union unemployment rates with literary 
evidence of when the supply of and demand for labour approximately 
matched. Generally he concludes:
when the trade union figures show unemployment at 
around 4 to 5 per cent there are probably widespread 
shortages of skilled labour. At this level of 
unemployment there probably still remains a supply 
of unskilled labour.* 1
If 4 to 5 per cent unemployment is taken as representing a state of high 
employment, subject to the qualification of skill differentials, then 
this state was attained in 1911. Measured in terms of high employment, 
a boom developed after 1906 or 1907 and lasted until 1912. And in this 
period the average annual level of unemployment in the Commonwealth as 
a whole, was well below average levels ruling during the twenties,
Figure 10.
Yet this picture conceals a good deal, for it abstracts from a 
number of important differences, namely,
: between urban and rural labour market conditions
: between the course and variability in unemployment in the
several states, and
: between the course and variability in unemployment in
industrial groups.
(Footnote 1 continued from previous page)
but not donation benefit but Butlin made certain rough adjustments to 
improve the consistency of the series through time.
(Footnote 2 from previous page). Macarthy, op.cit., p.81.
1 Forster, ’Australian Unemployment op.cit., p.449.
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Figure 10 : Unemployment: Commonwealth, Victoria and New South
Wales
(per cent)
Commonwealth
Victoria
New South Wales
1901 1905 1910 1915 1920 1925 1930
Source: see text.
Note: Point estimates 1891, 1893, 1896,
1900 are for the Commonwealth.
Figure 11: Unemployment in Different States
(per cent)
Western Australia
South Australia
Queensland
Tasmania
Source: see text
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(i) Urban and rural labour market conditions
Although the unskilled fared worse than the skilled, there is some 
literary evidence of a 'dearth* of unskilled labour in rural areas.
Part of this 'shortage' was related to the low wages paid (farm workers 
did not come under the arbitration system to the same degree as other 
classes of labour), and the nature and costs of work in the country. 
Before the Royal Commission on National Insurance in November 1924, the 
Chief Clerk of the NSW Labour Exchange, Dudley Conigrave, was asked 
whether
there is more work in the country than in the city?
- Yes; generally speaking there is always more work 
available in the country than in town ....
Many of the men in town who are looking for work 
could get it in the country? - Yes. Many men, however, 
show a great dislike for wood-cutting work and fencing 
work. For jobs of that kind a man is generally 
expected to provide his own axe and tent. Some men 
are without funds, while other men will not buy tools 
even when they have the money to spare.
What class of work do you say is most generally 
avoided in the country? - Farm work and dairy work, 
mostly on acccunt of wages paid. It is very difficult 
for a married man to work in the country and keep a 
family in town on the low wages. A further factor is 
that many men have a great dislike for any work 
connected with cows .... In regard to land-clearing 
work, the private employer generally places upon the 
men desiring work the onus of paying the fare and 
providing a tent and an axe.1
But it was not only a matter of low wages, extra costs and aversion 
to cows. The continuing drift of people to the cities also reflected 
the greater social amenities available to city dwellers. James 
McMahon, Vice-President of the NSW Chamber of Agriculture, expressed 
the fairly common sentiment before the commission to the question of 
the shortage of labour offering in the country. 'I think’, he replied
the reason is that the country life is not congenial 
.... it is a matter of people wanting amusement and 
brightness. As they cannot get these things, they 
will not stop in the country.2
The relative decline in rural population also partly reflected
1 'Royal Commission on National Insurance, Minutes of Evidence', 
p.615, para 15636-38.
2 Ibid., p.684.
I
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the increase in farming productivity which freed large amounts of 
labour.* The extent to which shortages existed reflected the 
reluctance of farmers to sufficiently pass this on in increased wages, 
and in the latter years of the twenties, their inability to do so in 
face of the declining trend in output prices.
But, the extent of the labour shortages in rural areas has 
probably been overstated. The evidence before the Royal Commission 
was taken at a time of a boom in rural exports and favourable seasons. 
Seasonal factors and harvest conditions were important determinants of 
the short term demand for labour. As will be seen in Chapter 4, state 
requisitions for UK farm labourers were often cancelled in light of 
prospective harvest conditions. Nonetheless, the evidence that city 
dwellers were reluctant to take up country positions does suggest that 
the market was far from homogeneous, and that the level of unemployment 
among the same class of labour could at times diverge between town 
and country. Unfortunately rural workers received little representation 
in the Bureau’s unemployment series. Nor are they distinguishable, 
being lumped in with ’miscellaneous and other' groups.
(ii) Unemployment in the several states
Conditions of high employment were more closely approached in 
all states immediately before the war than in the twenties. See Table 
18 and Figures 10 and 11. But there were also some differences in 
the course of unemployment in the states, data of which are available 
from 1912.1 2
From the correlation matrix, Table 20, movements in unemployment 
in Queensland were quite out of phase with the rest of Australia.
During 1912-14, unemployment in Queensland rose more briskly than in 
any state bar Tasmania. The first postwar peak in Queensland 
unemployment, 1921, synchronised with all states except Western 
Australia. However, the rise to the peak in 1921 was relatively small. 
Unemployment was already 13.3 per cent in 1920, at a time when other 
states were enjoying conditions approaching 'high employment'. 
Unemployment in Queensland then fell to 6.4 in 1924, rose to a peak in
1 Forster, Industrial Development ..., op.cit., p.177. This rise in 
productivity has been attributed not just to machinery but to the 
application of scientific methods to primary production.
2 See Appendix 2.A.I.
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1926, fell the following year, then rose thereafter modestly to 10.7
per cent in 1930 - with the result that in 1929 and 1930, Queensland
unemployment rates were only half as high as rates ruling in other
states. The particular aberration of the 1920 and 1930 Queensland
figures from the average and rapidly rising trand of other states
may, however, be more a statistical figment than fact. For in these
years government loan works were heavily pruned in Queensland, to a
greater extent than in other states.1 23 Labourers employed on government
projects were usually associated with the Australian Workers Union which
2did not make returns to the Bureau.
The degree of correlation displayed in movements in unemployment 
of the other states was, by comparison, high. There were to be sure, 
some differences in the timing of peaks and in the degree of variability 
of unemployment, though it would seem fair to conclude, certainly for 
the two most important states in terms of industrial output and 
employment, that the Commonwealth series adequately portrays their 
experience; the correlation between unemployment in NSW and the 
Commonwealth series being 0.96 and between Victoria and the Commonwealth, 
0.93. But even here the aggregate story is somewhat incomplete.
(iii) Unemployment in industrial groups
From 1912 the Bureau published details of unemployment in several 
industrial divisions for the Commonwealth as a whole. The sample was 
biased towards manufacturing and, as I have already indicated, the
3rural sector and farm workers received little if any representation.
Yet these data are valuable in indicating the diversity of levels and 
fluctuations in the aggregate series, and may also cast light on the 
causes of unemployment in Australia in these years.
Inter-sector correlations were not generally of a very high orderj 
Table 21. The poorest relati&gship between groups was with 'food'.
This might be due to the different influences to which this cohort was
1 See Economic News, 1932, p.57 (Queensland Bureau of Economics and 
Statistics); Forster, ’Australian Unemployment ...,* op.cit., p.437,
M. Keating, The Australian Workforce ..., op.cit., p.361.
2 Removing these two years does not, however, greatly alter Queensland's 
low correlation with other states.
3 See R.E. Walker, 'The Unemployment Problem in Australia', Journal 
of Political Economy« Vol. 40, 1932, p.212.
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sub j ected - namely, seasonal factors. In passing, it might be noted
that 'food1 displayed remarkable similarity to movements in unemployment
in Queensland, though no firm inferences can be drawn without knowledge
1of the composition of the industrial returns in that state.
The industrial cohorts which along with 'food' had typically the 
highest rates of unemployment were 'Other manufacturing' (highest) 
'mining' and 'engineering', see Table 22.
*Table 22: Australian Unemployment by Industrial Subdivisions
(1912-1930 excluding war years)
Industrial group Means Standard deviations
Wood 7.8 5.6
Engineering 10.2 4.6
Food 10.6 2.3
Clothing 7.1 4.1
Books 2.9 1.5
Other manufacturing 13.2 6.7
Building 7.6 5.2
Mining 10.7 4.1
Other land transport 5.7 3.4
Miscellaneous 9.0 2.7
Source: Appendix 2.A.1
M unit's care percentages
At the lowest point on the scale was 'books and printing'. 'Other 
manufacturing' not only had the highest mean rate but its unemployment 
was by far the most unstable. 'Mining and engineering' which 
exhibited a high rate of unemployment, also ranked among the least 
stable. At the other end of the scale, the opposite was true. 'Books 
and printing' not only enjoyed high average employment, but was the 
most stable. Very crudely then, industry groups with the highest
1 The correlations between state unemployment and 'food' are as 
follows: NSW .36, South Australia -.23, Tasmania .20, Western
Australia .10, Victoria -.17, Queensland .90.
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Figure 12
Australian Unemployment in Selected Manufacturing Groups, 1912-30 
(per cent)
—  engineering 
-- food
•• clothing
—  books
..
Figure 13
Australian Unemployment in Selected Industrial Groups 
(per cent)
building
mining
miscellaneous
1920 1925
Source: see text
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rates of unemployment were also generally the least stable.1 Ronald 
Walker in his, ’The Unemployment Problem in Australia', arrived at 
a similar generalization for the sub-period 1920-28.
The three least stable industries - mining, 
engineering and other manufacturing - rank 
among the four with the highest normal levels 
of unemployment; and the three most stable 
industries - printing, other land transport 
and building - have comparatively low levels 
of unemployment.2
Walker explained this association,
When an industry is subject to an intermittency 
that involves severe short term oscillations in 
the demand for labour, a 'reserve' of labour is 
inevitably accumulated, and the normal or average 
rate of unemployment over good and bad years 
tends to be relatively high.3 45
His argument of a 'labour reserve' rests on low job mobility in urban
4centres - an issue which cannot be explored here. In such circumstances, 
the higher the variance of unemployment, the higher the minimum possible
5level of average unemployment. Thus instability was possibly one 
proximate determinant of high average unemployment. There were other 
reasons. For instance, there were definite signs by the twenties of
1 The exception was 'food'. However, this could be the result of 
aggregation. As the relation between unemployment in 'food' and 
unemployment in the states was for some positive, for others negative, 
then it is likely that oscillations in unemployment in the 'food' 
group in individual states were partly self-cancelling when aggregated. 
Thus unemployment in the 'food' category at the state level might be 
high and unstable with oscillations poorly synchronised. If so, the 
aggregated picture at the Commonwealth level would be one of high 
unemployment but low variability.
2 Walker, op.cit., p.215.
3 Ibid., p.216.
4 I say urban centres, because this is where these industries were 
concentrated. Thus whilst a reluctance was shown (as discussed in section 
[i] above) by labour to move to the country areas, this tells us little 
about their job mobility within cities between industry groups.
5 For any given probability density function of the individual 
observations of unemployment, the higher the standard deviation, the 
higher is the lower limit of the range of values that the average level 
of unemployment can take on. As the standard deviation rises so also 
does the minimum possible average level of unemployment. Note that in 
applying this probability argument to the unemployment data, there is 
the implicit assumption that workers in each industrial group are 
immobile and hence constitute members of a single 'population'.
-73-
unemployment in coalmining related to secular changes in product demand, 
which would have contributed to the generally high unemployment in 
the mining industry group. It seems unlikely however, that structural 
unemployment was a critical factor in other parts of the Australian 
labour market. What perhaps could best be defined as longer term 
cyclical unemployment did appear in the 'building' industry. Backlogs 
in demand, as well as other factors discussed earlier, led to a boom 
in the first half of the twenties but once these wants were met, the 
progressive deterioration of the industry resulted in unemployment 
from the mid twenties. Such longer term cyclical unemployment did not 
however, appear to afflict other industrial groups, at least at the 
level of disaggregation possible.
Another hypothesis of high unemployment is that 'national wage 
policy' might have priced labour out of jobs. Walker, in fact, provided 
a test of this himself. He ranked the industrial cohorts in terms of 
the order of money wage increases, 1928 relative to 1911. The 
correlation of this order with the rank order of unemployment in the 
industrial groups was small (0.05), and a priori, possesses the wrong 
sign. But caution needs to be exercised in interpreting this result. 
First, it is a bivariate analysis (higher wage rates are associated 
with higher order unemployment) when intuitively the relationship is 
a multivariate one (higher unemployment is associated with higher order 
wage rates plus other costs of production, technological influences, 
variations in consumer demand and incomes, labour supply including 
demographic characteristics, etc.). Second, a more thorough test would 
need to distinguish between skilled and unskilled workers. It is the 
latter who had their wages boosted most by the Harvester and post- 
Harvester judgements, and unemployment was indeed highest among this 
group.
A closely related argument in the twenties was that high costs of 
production, arising from wage awards, had isolated Australia from 
competitive markets and hence increased unemployment.1 The impact was 
not only felt in the increasing costs of export production. Import 
prices fell markedly in the twenties, indeed by Bambrick's estimates, 
almost by half. Competition, despite the growth in the Australian 
tariff, was tougher in the trading world of post WW1. And, appreciation
I
Royal Commission on National Insurance (Second Progress Report), 
Commonwealth Parliamentary Papers, Vol.4, 1926-28, p.1422.
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of sterling in the mid twenties (to which the Australian £ remained
unchanged in exchange value) greatly increased its severity, particularly
from the factories and production chains of the US. Douglas Copland in
a report for the Development and Migration Commission in 1929 viewed
imports, however, more as a sign of overspending and 'thus of a strain
1
upon the credit resources of the country'. More likely sources of
2high unemployment and instability were fluctuations in export prices
3and conditions of credit , the latter depending in part upon the Balance 
of Payments. Three years earlier the Royal Commission on National 
Insurance had offered a long list of the causes, imports, seasonal 
factors, currency and credit, wage fixation, market limitations,
4industrial organisation and disputes, and possibly even immigration.
Yet both Copland's report and the Royal Commission shared a common 
conclusion, namely that government investment was an important prop for 
the demand for labour (unemployment would have been greater in its 
absence) and that it could and should be used to iron out short term 
fluctuations - 'a forward programme of works which could be put in hand 
at any time when necessary'.1 2345
In setting Australia's experience in perspective, and given my 
underlying interest in UK-Australian population transfers, how did 
Australia's experience compare with that of Britain's?
6Comparative Rates of Unemployment: The UK Experience
Unemployment in the UK displayed considerable variability over Moreover
the years 1901-30. in timing and relative amplitude movementswverA rt&o A ^
in unemployment^identical to those in Australia. The UK experienced
quite a severe upturn in 1908-1909. Australia did not, and whilst
unemployment thereafter fell in both economies, it was lowest in
Australia in 1911, not 1913 as in the UK. There were differences too,
1 D.B. Copland, The Control of the Business Cycle with Special Reference 
to Australia, Appendix I, Annual Report of the Development and Migration 
Commission, Commonwealth Parliamentary Papers, Vol. V, 1926-28, p.680.
2 Ibid., p.678.
3 Ibid., p.680.
4 Royal Commission on National Insurance, op,cit., p.1423.
5 Ibid., p.1430; Copland, op.cit., pp.681-682.
The sources and quality of the data are discussed in Appendix 2.A.2.6
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Figure 14: United Kingdom, Unemployment
(per cent)
1930192519201915191019051900
Source: Appendix 2.A.2.
in the twenties. In 1925 and 1926, for instance, unemployment moved 
in opposite directions in the two economies. Yet both economies 
shared the experience of high unemployment in the twenties relative 
to the immediate prewar years; thus in both although real wages 
were higher in the twenties, the probability of being employed (at 
the higher rates) was less. Jobs were generally harder to get. In 
the UK, however, unemployment after 1914 was more structural in 
nature than in Australia. It was associated most with the staple 
exports, particularly coal and cotton, which were confronted by 
declining markets for output. It has been said by contrast:
industries which were rapidly expanding, like 
electrical engineering or motor engineering, 
or which catered largely for the home market, 
like distribution or motor transport, had a
I
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relatively low rate of unemployment.
In 1929-31 the effects of a general world 
economic depression were added to the special 
problems of the export industries ...1
For workers in these new industries, the twenties were a prosperous 
period. But this should not detract from the severity of unemployment 
in the twenties. Looking back in 1929, Bowley pointed out that:
1927 was the best year of recent times, but even 
if the unemployment in the coal mines [was] 
eliminated, was worse than 1908 [the prewar year 
of highest unemployment].2
The impact of changes in the level of unemployment on migration 
is explored later in the thesis. One final but important question 
remains. In this chapter, I have tried to offer a picture of the 
course of wages, earnings and employment between Federation and the 
depression. It seems appropriate to ask how readily policymakers 
and migrants perceived the course of events depicted by these 
quantitative series.
I
Information Flows and Costs
Information flows and lags are probably a good deal more pertinent 
to the behaviour of prospective migrants than to that of Australian 
residents. Wages and earnings were directly observable to the latter 
group. Unemployment was also directly observable - either via personal 
experience or observation, for instance, of deputations and meetings
3of the unemployed. The transmission of changes in the economic climate 
was direct and rapid. But was it for the prospective migrant?
Information of economic conditions in the Dominions was indeed 
available - through official government and semi-government authorities, 
and from private sources. Among the former were the offices and agents 
of the respective Dominions and the Committees established both before 
and after the war by the Imperial government.
1 Sidney Pollard, The Development of the British Economy ..., op.cit., 
p.244.p A.L. Bowley, Some Economic Consequences of the Great War, London, 
1930, p.213.
3 See Chapter 6.
4 See Melbourne Argus, May 11, 1912, March 8, 1926; Canada Year Books.
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In the UK one source of information was the Emigrants’ Information
Office, in prewar years, and its postwar successor, the Oversea
Settlement Committee. The principal object of both bodies was to
collect and disseminate information. The Emigrants' Information
Office published handbooks, notices, and circulars on conditions and
opportunities in the Oversea Dominions. Further, on receipt of
monthly telegrams from the principal cities in the Dominions on the
demand for labour, the Information Office published their purport in
1the Labour Gazette , in free monthly circulars of the office, and in 
the British press. After the war, the Oversea Settlement Committee 
continued thework of disseminating information of conditions in the 
Dominions. During the twenties, delegates to the Committee visited 
each of the three principal Dominions receiving British emigrants,
2and subsequently tabled several detailed reports on their findings.
In 1919, the Oversea Employment Branch of the Ministry of Labour was
established. The Branch, which worked in close cooperation with the
Oversea Settlement Committee, was assigned the single task of bringing
to the attention of the British people the employment opportunities
3that existed in the oversea Dominions.
A further source was the press. One half to two thirds of 
Australian expenditure on advertising involved the British press, and 
the British government, through the press, also sought to increase 
knowledge of economic conditions overseas. But the press also published 
its own intelligence reports from overseas and on its own initiative 
cooperate with government information bureaus. Not all the 
information that Britons received, of course, was factual. Governments 
at times resorted to propaganda. A.C. Smith head of the Development
1 Board of Trade, London, published fortnightly.
2 See 'Report of Delegates Appointed to Enquire as to Openings in 
Australia for Women in the UK', House of Commons, Sessional Papers, 
vol. xxii; 'Report from the Delegation Appointed to Enquire into 
Conditions Affecting British Settlers in New Zealand', ibid., 1924, 
vol. xi; 'Report from the Delegation Appointed to Obtain Information 
Regarding the System of Child Migration and Settlement in Canada', 
ibid., 1924-25, vol. xv.
3 'Report of the Oversea Settlement Committee', ibid., 1921, vol. xv,
p.810.
4 In June 1926, the Empire Press Conference was convened to consider 
what could be done to assist migration from the British Isles. A 
standing committee was appointed which was to cooperate with the 
Oversea Settlement Committee. Melbourne Argus, June 26, 1926.
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Division, Prime Minister's Department, reported in confidence to the 
Prime Minister,
The fact is that Australia was competing with Canada 
for migrants and the practice of 'painting the lily' 
was resorted to. It mattered little whether this 
was done through the medium of State or Commonwealth 
propaganda. The three Governments, i.e., the 
British, Commonwealth and Victorian Governments, were 
determined to stimulate the flow of migration to 
Australia and this could not be accomplished without 
propaganda bearing more or less upon the spectacular.
I was at certain stages fairly intimately associated 
with this propaganda, notably at the British Empire 
Exhibition at Wembley. At that Exhibition, Canada 
resorted to what might be termed more or less 
extravagant propaganda and, entering into the true 
spirit of competition, Australia sought to vie with 
her.1
At other times the propaganda came from the Labour camp. In 1923 for 
instance, the Australian Workers Union cabled Mr. Ramsay MacDonald 
and the British press, ... country overrun with unemployed and migrants 
mostly find themselves on relief rations.2
But probably the most influential and reliable source of information 
of conditions and opportunities overseas was letters written by friends 
and relatives already living in the Dominions. As the Melbourne Argus 
commented:
But when it is all said and done the most effective 
advertisement of Australia consists of migrants' 
letters home. These convey actual experience to 
personal friends. No advertisement however full 
and honest can be on the same plane in its power to 
convince.3
An when the nomination of emigrants for assisted passages was being 
considered, which imposed upon the nominator the responsibility of 
finding or assisting in finding employment for nominees, there can 
be little doubt as to the content of correspondence. Even given this
1 Prime Minister's Department, Correspondence File, Multi-Number
Series, Third System: 'Immigration. State Government Schemes
(Prior to £34,000,000 Agreement), Victoria, 1925-1934', 
Commonwealth Archives Office: CRS A461, item 1349/1/5 Pt. 2.
2 Prime Minister's Department, Correspondence File Multi-Number
Series, Second System: 'Immigration Encouragement. Policies.
Statements for and against', 1922-1928. Commonwealth Archives 
Office, CRS A458, item F154/17.
Melbourne Argus, March 8, 1926.
I
3
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import ant role of friends and relatives, the dissemination of 
information to people outside Australia no doubt lost some accuracy 
in the translation and involved time lags - the significance of which 
is explored in the model.
Conclusions
In this chapter I have tried to extend the story of the nature 
and role of government intervention in the labour market and to compile 
and to describe the course of some broad aggregates, notably of wages, 
earnings and unemployment. It was argued in the preceding chapter that 
governments sought by their investment decisions, the tariff and other 
measures, to aid development and diversification, and to assure an 
expansion in job opportunities for the population at large. This 
chapter has described how governments also sought to prop up and 
protect the real wage of the Australian worker - especially that of 
unskilled labour.
The precise quantitative importance of wage fixation is difficult 
to assess, for the wage determinations and prescriptions of courts and 
tribunals were not unrelated to economic forces at play in the market;
Ithus the hypothetical 'free' market may have produced similar results.
It has been suggested here, however, that in the absence of national 
wage policy there would not have been the same high degree of 
correlation in wage movements in diverse sub markets. Nor in the 
absence of the arbitration system, does it appear likely that the 
absolute money wages for unskilled labour would have been so high, and 
the relative rewards for skills so small. In this sense policy goals 
and award determinations imposed a particular constraint on the movement 
of wage rates in Australia, and most probably the generally higher 
unemployment rates among the unskilled than among the skilled workers 
was a reflection of this. In this light ’policy* appears to have 
contained some inherent weaknesses.
For those Australian workers in employment, average real wages 
rose after the war. Living standards, more broadly defined, also 
showed improvement, and wage rates, making what allowances one can for 
differences in prices and price movements, remained higher in Australia 
than Britain. By 1930 this margin was, however, smaller. And in some
- 80-
other areas, for instance social services, Australians were not so 
well endowed as is commonly supposed. This is not to say that 
Australian wages, relative to those of Britain, diminished smoothly 
through time, nor that other dimensions of living standards did so. 
There was, indeed, annual variability in wage and employment 
differentials between the two economies, the relevance of which, for 
population transfers is taken up later in Part II of the thesis.
In the next chapter the course of immigration is explored.
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Appendix 2.A.I.
Tables Relating to the Australian 
Labour Market
1 Australian Price Indexes
2 Real Wage Differentials between Australia and 
the United Kingdom
3 Australian Unemployment by State
A Australian Unemployment by Industrial Subdivisions
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Table 2: Real Wage Differentials between Australia and 
the United Kingdom
(Index ? - ioocO
(V <V (u> Jc
1901 989 1014 965
1902 982 960 916
1903 944 928 920
1904 944 944 959
1905 952 952 908
1906 948 935 960
1907 971 983 996
1908 988 988 939
1909 977 961 969
1910 982 986 983
1911 1000 1000 1000
1912 999 994 949
1913 982 967 970
1914 973 971 940
1920 953 948 939
1921 984 989 1049
1922 1051 1076 1088
1923 1092 1094 1062
1924 1091 1079 1072
1925 1090 1087 1075 •
1926 1097 1092 1083
1927 1107 1105 1106
1928 1121 1120 1106
1929 1118 1109 1069
1930 1196 1080 1059
Symbols:
= “_2 is .25, oo_1 is .50, 00o is .25
(V SS o)_2 is . 33, oo j is .67, 00o is 0
(u) ) c - 00 „ - 2 is 0, oo_1 is o, 00o is 1
0) = weights 9 superscripts are years;, thus o is the current
year, -1 last year, - 2 the previous year
Source see pa^s -51,46,48. 82 486~9l
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Table 3
Unemployment by State, 1891-1930
(%)
New
South Victoria 
Wales
Queens- South Western 
land Australia Australia Tasmania
Common­
wealth
1891
1896
9.3
10.8
1900
1901
1902
1903
1904
1905
1906
1907
1908
1909
1910
1911
6.6
6.7
5.7 
6.0
5.8
5.6
4.7
1912 5.0 6.7 4.6 5.3 5.8 3.4 5.6
1913 5.8 7.4 5.7 8.4 5.8 4.8 6.5
Qrt 1 6.5 7.0 6.5 5.5 5.0 3.2 6.4
" 2 6.4 8.5 6.6 8.8 6.5 4.3 7.3
" 3 5.6 8.3 5.1 10.4 7.1 6.6 7.0
" 4 4.5 5.8 4.4 8.7 4.7 4.9 5.3
1914 7.1 8.8 10.5 10.0 8.1 10.3 8.3
Qrt 1 6.4 4.9 5.7 5.4 8.2 3.7 5.9
" 2 5.8 5.2 4.3 7.3 6.3 6.0 5.7
" 3 9.3 11.3 14.3 13.6 9.2 13.4 10.7
" 4 6.9 14.1 17.7 13.8 8.6 18.3 11.0
1915 7.1 11.0 13.3 9.5 9.3 10.0 9.3
Qrt 1 8.3 14.6 17.9 14.2 12.9 12.0 12.0
" 2 7.7 12.2 9.6 10.9 9.2 12.3 9.5
" 3 7.0 9.2 15.6 7.4 8.5 7.2 8.8
m  4 5.5 7.9 10.0 5.4 6.3 8.6 6.8
1916 4.9 7.2 5.8 4.8 6.2 3.5 5.8
Qrt 1 5.7 5.8 7.5 4.6 6.6 4.7 5.9
" 2 4.4 6.7 4.9 5.1 6.2 3.1 5.3
" 3 3.9 7.5 4.2 4.9 6.2 3.7 5.3
" 4 5.7 9.1 6.7 4.7 5.9 2.4 6.7
1917 6.0 10.1 7.0 4.0 5.0 3.3 7.1
Qrt 1 6.5 9.0 10.6 5.1 5.5 3.6 7.5
" 2 5.5 9.4 5.1 4.9 4.1 3.1 6.3
" 3 5.9 11.4 4.9 3.5 5.6 3.4 7.1
" 4 6.4 10.6 7.5 2.6 5.1 2.8 7.4
1918 5.0 6.5 9.3 2.6 5.0 2.4 5.8
Qrt 1 5.0 6.1 8.0 2.8 5.0 3.4 5.5" 2 4.9 7.3 10.4 2.9 5.4 2.0 6.2" 3 6.5 6.4 7.0 2.7 5.3 2.6 6.1" 4 3.6 6.2 11.6 2.2 4.2 1.7 5.6
1919 6.2 5.7 11.1 5.2 6.1 5.2 6.6
Qrt 1 5.6 6.0 12.4 3.5 5.7 4.0 6.5" 2 8.4 7.2 14.2 6.4 5.4 3.3 8.5" 3 5.6 5.2 9.3 6.7 6.8 9.9 6.2" 4 5.0 4.3 8.5 4.2 6.5 3.6 5.2
1920 5.7 5.6 13.3 4.8 3.7 3.0 6.5
Qrt 1 5.5 4.5 10.5 4.4 3.7 3.6 5.6" 2 5.3 , 5.6 13.0 4.1 3.4 2.4 6.2" 3 5.2 5.3 13.4 5.9 3.2 3.1 6.2" 4 6.9 7.3 16.3 5.1 4.8 3.0 7.8
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Table 3 (continued) 
%
New
South
Wales
Victoria Queens­land
South
Australia
Western
Australia Tasmania
Common­
wealth
1921 12.8 8.6 15.5 7.9 8.6 11.8 11.2
Qrt 1 13.7 8.7 15.5 7.9 8.9 4.8 11.4
" 2 13.5 9.8 21.8 9.1 8.3 10.3 12.5
" 3 12.3 10.2 13.5 8.5 9.2 15.7 11.4
" 4 11.9 5.9 11.3 6.1 8.0 16.7 9.5
1922 11.4 6.5 10.0 5.7 10.0 8.7 9.3
Qrt 1 11.1 6.2 11.1 6.6 8.5 13.7 9.2
" 2 11.4 7.8 7.7 6.4 11.4 10.4 9.6
" 3 11.9 7.4 8.6 6.6 11.1 6.7 9.6
" 4 11.4 5.2 12.4 3.3 8.9 3.9 8.6
1923 9.1 5.4 7.0 4.6 5.7 3.8 7.1
Qrt 1 10.2 4.4 8.0 2.7 6.9 4.2 7.2
" 2 8.8 5.7 7.3 4.9 6.2 4.9 7.1
" 3 9.3 6.4 6.6 4.6 5.8 3.9 7.4
" 4 8.4 5.2 6.3 6.1 3.8 2.0 6.6
1924 12.5 7.1 6.4 4.6 5.5 3.8 8.9
Qrt 1 10.6 5.1 10.0 3.8 4.8 2.1 7.6
" 2 11.9 6.4 5.5 4.4 4.8 5.2 8.3
" 3 13.5 7.8 5.3 5.4 6.1 4.2 9.5
" 4 14.3 9.1 4.9 4.9 6.1 3.8 10.3
1925 10.9 8.6 6.6 4.3 6.1 7.9 8.8
Qrt 1 13.2 7.7 5.1 3.6 5.8 5.5 9.3
" 2 12.7 9.8 6.5 4.8 6.1 11.3 10.2
" 3 7.8 9.9 5 .4 5.1 6.9 9.3 7.9
" 4 10.1 7.1 9.2 3.6 5.5 5.6 8.1
1926 7.4 6.5 8.4 5.1 7.2 13.8 7.1
Qrt 1 8.4 7.3 12.8 5.0 6.9 13.6 8.2
" 2 7.5 7.1 4.3 4.4 6.7 14.2 6.7
" 3 7.4 7.3 8.3 6.6 9.2 15.0 7.6
" 4 6.2 4.2 8.2 4.4 5.8 12.6 5.7
1927 7.1 7.4 5.9 7.2 5.4 8.5 7.0
Qrt 1 7.0 4.9 6.5 3.7 5.3 6.2 5.9
" 2 6.8 6.8 5.5 5.6 4.4 6.8 6.4
" 3 5.3 8.1 5.5 8.9 7.1 11.2 6.7
" 4 9.1 9.8 6.2 10.7 4.9 10.1 8.9
1928 11.3 10.9 7.0 15.0 8.2 10.5 10.8
Qrt 1 11.8 10.6 7.7 13.1 5.2 13.3 10.7
" 2 10.9 12.2 7.1 16.1 9.5 10.7 11.2
" 3 11.9 11.2 6.8 17.6 8.8 8.2 11.4
" 4 10.6 9.6 6.4 13.3 9.2 10.0 9.9
1929 11.5 11.1 7.1 15.7 9.9 13.3 11.1
Qrt 1 9.7 8.6 7.1 13.2 8.5 8.7 9.3
" 2 10.0 9.4 7.6 14.1 9.8 14.6 10.0
" 3 12.4 13.0 6.2 17.8 9.6 15.0 12.1
" 4 13.8 13.5 7.4 17.8 11.8 15.1 13.1
1930 21.7 18.2 10.7 23.3 19.2 19.1 19.3
Qrt 1 16.3 14.1 8.4 18.6 15.1 7.5 14.6
" 2 21.0 17.6 10.1 21.4 18.7 18.9 18.5
" 3 23.3 19.4 11.6 24.7 18.4 23.4 20.5
" 4 26.3 21.9 12.5 28.5 24.6 26.5 23.4
Source: Labour Reports
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Table 4
Australian Unemployment in Industrial Subdivisions
(%)
Wood , 
furniture 
etc.
Engineer­
ing, metal 
works, etc.
Food, 
drink, 
tobacco 
etc.
Clothing, 
hats, 
boots 
etc.
Books, 
printing 
etc.
Other
manu­
facturing
Build­
ing
Mining, 
quarry­
ing
Other
land
transport
Groups IX, XI 
XIII, XIV, 
otbe r and 
miscellaneous
I II Ill IV V VI VII VIII X Other
1912 3.7 7.4 7.3 6.3 2.8 6.9 5.5 5.6 1.1 5.4
1913 5.5 7.1 8.2 6.9 3.5 6.1 7.9 8.2 2.2 5.9
Qrt 1 5.1 6.5 7.7 7.4 3.2 5.9 9.1 8.1 2.1 5.8
" 2 7.0 6.9 10.5 10.3 4.8 6.6 9.8 7.7 2.4 6.4
" 3 6.2 8.2 9.0 8.2 3.5 5.3 9.1 8.2 2.3 6.4
" 4 3.6 7.1 5.6 1.8 2.5 6.5 3.9 8.8 2.1 5.2
1914 8.8 9.2 10.2 8.3 4.7 7.4 6.8 9.3 4.2 8.6
Qrt 1 4.4 6.3 6.5 7.1 3.8 4.1 3.8 11.8 3.4 5.0
" 2 4.9 6.2 8.7 2.9 3.7 5.4 2.5 8.9 4.2 5.5
" 3 10.4 11.7 13.3 12.9 4.9 10.7 7.9 8.3 4.8 12.8
" 4 15.7 12.8 12.3 10.3 6.4 9.7 12.9 8.2 4.6 11.2
1915 12.0 5.6 15.3 6.7 4.4 7.1 11.8 10.8 3.9 8.5
Qrt 1 15.1 8.1 15.8 9.8 6.5 9.7 17.3 13.8 5.0 11.3
" 2 15.9 5.8 16.4 5.0 5.6 7.6 10.0 12.9 5.2 8.8
" 3 10.7 4.2 24.1 8.3 2.9 6.7 10.5 8.2 2.6 7.5
" 4 6.4 4.3 15.2 3.7 2.4 4.2 9.5 8.4 2.9 6.4
1916 3.7 5.1 7.9 2.8 3.0 5.9 9.9 6.3 2.7 5.6
Qrt 1 6.0 3.5 6.4 4.4 3.0 6.0 9.3 10.4 2.3 5.2
" 2 2.4 4.2 8.9 1.4 3.1 5.8 10.0 5.0 2.5 5.1
" 3 2.5 5.6 8.8 2.7 3.1 5.3 9.8 4.6 3.0 4.5" 4 4.2 7.2 7.6 2.9 3.0 6.4 10.6 5.1 2.9 7.9
1917 6.1 8.9 7.5 3.7 3.6 6.6 10.8 6.1 3.6 7.2
Qrt 1 4.3 8.5 4.9 4.5 4.7 6.1 11.9 5.3 5.8 9.3
" 2 4.1 7.9 6.7 2.4 3.9 5.3 11.3 5.0 2.0 6.8
" 3 5.9 8.3 9.0 3.5 3.0 6.8 11.7 6.5 3.9 6.3
" 4 10.1 11.2 9.7 4.2 2.8 8.0 8.3 7.4 2.6 6.4
1918 3.8 7.2 7.0 3.0 2.9 4.7 4.1 9.3 2.7 6.6
Qrt 1 7.4 7.5 4.7 3.4 3.6 2.9 6.0 7.7 4.0 5.6
" 2 2.3 7.8 6.7 1.7 3.5 5.9 4.2 11.6 3.5 7.3
" 3 3.4 6.8 9.6 2.8 2.6 5.0 3.5 12.2 2.1 6.5
" 4 2.3 6.7 7.2 4.3 2.0 4.9 2.8 5.9 1.5 7.3
1919 5.0 6.2 9.3 5.0 3.5 6.3 3.5 8.0 2.8 8.4
Qrt 1 4.4 6.5 6.7 7.5 4.0 5.0 3.5 6.0 2.2 9.3
" 2 4.3 7.6 13.1 6.9 5.9 8.5 3.6 9.6 3.0 10.9
" 3 5.0 5.4 6.9 4.1 2.7 8.0 4.1 10.2 3.3 7.3
" 4 6.1 5.6 10.8 1.7 1.3 3.8 2.8 6.3 2.6 5.9
1920 3.5 4.2 14.2 3.7 2.0 6.6 3.1 5.7 3.2 8.3
Qrt 1 3.5 5.3 8.5 0.7 1.6 5.1 4.7 8.0 3.0 7.5
" 2 3.2 5.7 11.2 2.0 1.6 4.7 2.8 5.3 2.8 9.4
" 3 2.9 3.6 17.0 4.8 2.0 6.4 2.6 3.5 3.3 7.5
" 4 4.4 4.3 20.2 7.3 2.6 10.0 2.1 6.0 3.6 8.6
1921 12.4 9.8 14.8 8.1 3.5 16.3 6.4 14.0 5.0 12.8
Qrt 1 9.2 5.4 15.8 12.8 3.8 12.6 5.0 15.2 3.6 15.2
" 2 16.3 10.2 14.8 8.4 4.4 19.0 6.6 9.4 4.8 16.9
" 3 14.1 9.0 14.4 8.8 3.7 21.3 8.6 16.3 7.3 16.2
" 4 9.9 14.4 14.1 2.1 1.9 12.4 5.2 15.1 4.1 9.1
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Table 4 (continued) 
%
Wood, 
furniture 
etc.
Engineer­
ing, metal 
works, etc.
Food, Clothing,
drink, hats,
tobacco boots
etc. etc.
Books, 
printing 
etc.
Other
manu­
facturing
Build­
ing
Mining, 
quarry­
ing
Other
land
transport
Groups IX, XI 
XIII, XIV, 
other and 
miscellaneous
I II Ill IV V VI VII VIII X Other
1922 7.4 16.2 10.8 2.1 2.1 10.5 4.2 13.6 4.2 10.2
Qrt 1 10.2 17.7 7.4 1.5 1.6 9.0 5.5 12.8 5.9 10.1
" 2 11.2 14.1 11.3 1.9 1.8 13.8 4.5 16.5 3.9 9.8
" 3 5.3 17.2 12.4 2.4 2.9 10.7 4.0 11.7 3.8 11.2
" 4 2.7 15.6 12.1 2.6 2.0 8.5 2.6 13.5 3.5 9,7
1923 2.9 9.3 9.7 4.9 1.4 10.0 3.0 8.1 6.4 8.0
Qrt 1 3.0 10.6 8.7 2.6 1.8 8.7 2.7 11.7 7.1 8.1
" 2 3.5 9.5 9.8 6.3 1.2 10.0 2.9 5.5 7.4 7.7
" 3 2.3 7.7 10.6 6.6 1.5 11.0 3.5 6.9 7.9 8.8
" 4 2.7 9.3 9.6 4.2 1.2 8.9 2.8 8.1 3.3 7.5
1924 4.7 11.3 11.5 7.5 1.7 13.6 4.8 11.0 7.4 8.8
Qrt 1 2.8 10.9 12.0 4.4 1.7 9.4 3.6 11.7 3.6 7.1
" 2 3.2 9.2 10.7 6.3 1.5 12.2 4.9 10.2 5.3 9.7
" 3 5.6 9.6 10.8 8.0 2.2 17.6 5.1 12.9 11.9 9.6
" 4 7.0 15.6 12.6 11.4 1.3 15.0 5.6 9.2 8.9 8.7
1925 6.4 11.2 9.7 6.3 2.3 14.4 7.3 7.8 5.8 9.0
Qrt 1 7.8 14.9 9.6 7.8 1.8 12.0 6.2 8.2 5.8 9.0
" 2 5.3 15.6 10.6 6.8 2.8 18.2 8.4 8.9 6.8 8.3
" 3 4.3 7.0 7.6 7.1 2.6 16.4 9.4 7.0 5.4 7.1
" 4 8.0 7.5 10.8 3.3 1.8 10.9 5.0 7.2 5.2 11.4
1926 5.0 5.0 11.2 3.1 2.0 12.6 5.4 7.2 4.3 9.1
Qrt 1 6.9 6.5 13.8 2.8 2.4 10.4 5.2 10.7 4.7 11.1
" 2 5.1 4.7 9.4 3.3 2.1 15.4 5.7 4.8 4.2 7.7
" 3 4.7 4.7 11.9 4.7 1.9 15.1 6.1 6.7 4.4 9.5
" 4 3.4 3.9 9.5 1.6 1.4 9.4 4.8 6.7 3.7 8.2
1927 4.4 5.7 8.6 4.3 1.8 11.3 7.3 12.1 5.0 6.8
Qrt 1 3.1 4.7 8.0 4.1 1.6 6.6 5.9 10.5 3.3 7.2
" 2 3.2 4.3 8.9 2.2 1.6 8.8 6.7 11.0 4.9 8.4
" 3 5.1 5.0 9.2 4.4 1.7 15.3 6.9 8.5 5.8 5.3
" 4 6.3 8.7 8.3 6.4 2.2 14.6 10.0 18.6 6.1 6.3
1928 9.3 12.8 8.7 10.1 2.7 16.9 11.0 18.9 7.1 7.6
Qrt 1 8.3 13.5 8.6 9.1 2.8 16.0 11.7 20.8 6.3 6.7
" 2 9.3 12.5 10.0 11.6 2.6 17.9 12.6 17.4 7.1 7.8
" 3 9.6 12.2 8.9 12.3 3.1 17.5 11.2 20.1 8.1 8.5
" 4 9.9 12.9 7.2 7.4 2.4 16.2 8.7 17.1 7.2 7.3
1929 12.4 12.3 10.3 10.7 3.1 18.6 11.4 11.2 8.6 9.3
Qrt 1 6.5 11.2 5.4 9.8 2.6 13.8 10.6 13.2 7.6 7.3
" 2 13.6 9.4 11.4 10.2 3.2 17.9 8.8 12.0 8.4 8.3
" 3 14.2 13.2 11.6 12.8 3.4 20.7 11.9 11.3 9.3 10.1
" 4 15.5 15.4 12.8 10.0 3.3 22.1 14.3 8.6 9.0 11.6
1930 24.1 21.1 13.9 18.2 7.2 32.0 23.6 17.6 14.9 15.7
Qrt 1 20.6 16.7 9.3 12.5 3.8 25.5 17.5 8.7 9.9 12.9
" 2 25.2 20.5 14.2 16.7 6.8 31.0 23.3 12.2 14.6 15.1
" 3 21.3 21.9 15.4 21.0 8.4 32.8 25.7 20.8 16.7 16.9
" 4 29.4 25.2 16.8 22.5 10.1 38.7 27.9 28.8 18.5 17.7
Source: Labour Reports.
Note. Roman numerals in heading are the Commonwealth Statistician's code of industrial subdivisions. Data of 
Groups IX, XI, XII, XIII, XIV, 'other' and miscellaneous were only presented in aggregate.
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Appendix 2. A. 2
Tables and Notes Relating 
to the United Kingdom Labour Market
The appendix is organised under three headings
(a) money wages, prices, and real wages
(b) hours of work and skill differentials
(c) unemployment.
a) money wages, prices and real wages
The real wage data is an amalgum of the work over half a century 
of A.L, Bowley, summarised principally in his Wages and Income in 
the United Kingdom Since 1860, Cambridge 1937, pp.30-34 and 
'Index Numbers of Wage Rates and the Cost of Living', Journal of 
Royal Statistical Society, Series A (General) 1952, pp.500-06.
A detailed study by Bowley of wage and price movements during the 
war years and to 1920 can be found in Prices and Wages in the United 
Kingdom 1914-20, Oxford 1921.
Money wages (aggregated using employment weights) cover agriculture 
mining (coal), construction (building) and manufacturing activities 
(engineering, metals, shipbuilding, cotton and wool textiles and 
printing).^ The series measure,
the change of wages paid for unchanged work in the
number of hours that at each data constituted aonormal week without overtime or short-time.
The cost of living index from 1914 on is the official series (Ministry 
of Labour Gazette) but prior to the war the deflator is as constructed 
by Bowley and covers food, rent, clothing, fuel and sundries. A detailed 
discussion of the index can be found in Wages and Income.... , pp. 118-26.
The resultant series are shown in Table 1. It should be pointed 
out that there are alternative series to Bowley's. I chose Bowley's 
estimates for it is possible from his work to construct a continuous 
and consistent time series. The estimates of other researchers do not 
cover our entire span and some difficulties arise in linking these series.
For the disaggregate series see Wages and Income...., p.8. 
Bowley, 'Index Numbers....', op.cit., p.500.
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The q u e s t i o n  t h a t  a r i s e s  how ever  i s  w h e t h e r  u s e  o f  t h e  a l t e r n a t i v e
s e r i e s  would  c a u s e  us  t o  a r r i v e  a t  v a s t l y  d i f f e r e n t  i n t e r p r e t a t i o n s
a n d ,  w i t h  r e g a r d  t o  e s t i m a t i n g  t h e  model  i n  P a r t  I I ,  d i f f e r e n t
e m p i r i c a l  r e s u l t s  and p r e d i c t i o n s .  The answer  i s  t h a t  t h e  c h o i c e
o f  i n d e x e s  makes some t h o u g h  p r o b a b l y  n o t  a s u b s t a n t i a l  d i f f e r e n c e .
B e f o r e  t h e  war  t h e  a l t e r n a t i v e  i n d e x  i s  one composed by
G.H. Wood.^ However ,  f o r  t h e  y e a r s  o f  i n t e r e s t  t o  us  i n  w h ic h  t h e
two s e r i e s  o v e r l a p  (19 0 0 -1 0 )  t h e  g e n e r a l  p i c t u r e  i s  s i m i l a r .  The
2
c o r r e l a t i o n  c o e f f i c i e n t  was e s t i m a t e d  as  r  = .88  which  l e n d s  some
s u p p o r t  t o  B o w le y ' s  own v i ew  t h a t  ' i n  r e t r o s p e c t  t h e  d i s c r e p a n c y  
3
i s  n o t  s e r i o u s . ' From t h e  b e g i n n i n g  o f  t h e  1920s o t h e r  i n d e x e s
become a v a i l a b l e ,  n o t a b l y  t h e  London and Cambridge Economic S e r v i c e
B u l l e t i n  ( b u t  t h i s  i s  e s s e n t i a l l y  t h e  b a s i s  o f  t h e  i n d e x  i n
B o w le y ' s  P r i c e s  and I n c o m e s . . . ) ,  and an  i n d e x  by E.C. Ramsbottom o f
t h e  M i n i s t r y  o f  Labour  i n  v a r i o u s  i s s u e s  o f  t h e  J o u r n a l  o f  t h e  R o y a l
4
S t a t i s t i c a l  S o c i e t y . I n  a d d i t i o n  A. Chapman and R. K n ig h t  o f f e r  
d a t a  on r e a l  a v e r a g e  incomes  i n  t h e i r  Wages and S a l a r i e s  i n  t h e  
U n i t e d  Kingdom 1920-1937 (C a m b r id g e ,  1973)."* The l a s t  two c o v e r  
a  g r e a t e r  number o f  i n d u s t r i e s  and o c c u p a t i o n s  t h a n  t h e  Bowley i n d e x  
(and t h e  ' S e r v i c e  B u l l e t i n '  s e r i e s )  t hough  a g a i n  t h e  d e g r e e  o f  
c o r r e s p o n d e n c e  b e tw e en  t h e  r e s p e c t i v e  s e r i e s  i s  s t i l l  h i g h ;  b e t w e e n  
Ramsbottom and Bowley i t  was found  t h a t  r  = . 9 0  and b e tw e e n  Bowley 
and Chapman and K n i g h t ,  r  = . 8 0 .
More r e c e n t l y ,  E. P h e l p s  Brown and M a rg a r e t  Browne h a v e  o f f e r e d  
a  s e r i e s  o f  money and r e a l  wages  i n  t h e i r  C e n tu ry  o f  Pay ,  London 1968.
P r i n c i p a l l y  i n  'R e a l  Wages and  t h e  S t a n d a r d  o f  Comfort  S i n c e  1 8 5 0 ' ,  
J o u r n a l  o f  t h e  Royal  S t a t i s t i c a l  S o c i e t y , 1909.
2
Using  t h e  d a t a  i n  co lumn 1,  2 ,  T a b l e  1 o f  B ow le y ' s  Wages and 
In c o m e s . . .  , p. 6.
3 I b i d . , p . 5.
4
Summarised i n  B. R. M i t c h e l l ,  A b s t r a c t  o f  B r i t i s h  H i s t o r i c a l  
S t a t i s t i c s , Cam bridge ,  1962 p .3 4 5 .
3 These  d a t a  t u r n e d  i n t o  i n d e x  fo rm a r e  summarised i n  M i t c h e l l ,  
A b s t r a c t . . . , p p . 352 -5 3 .
6 P p . 398-402 .
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Table 1: United Kingdom, Real Wages
(1914  =  100 )
Money Cost of Real
wages living wages
1899 89 86 104
1900 94 91 103
1901 93 90 102
1902 91 90 101
1903 91 91 99
1904 89 92 97
1905 89 92 97
1906 91 93 98
1907 96 95 101
1908 94 93 100
1909 94 94 100
1910 94 96 98
1911 95 97 97
1912 98 100 97
1913 99 102 97
1914 100 100 100
1915 108 123 88
1916 119 146 82
1917 142 176 81
1918 189 203 93
1919 229 215 107
1920 283 249 114
1921 271 226 120
1922 210 183 115
1923 187 174 108
1924 192 175 111
1925 196 175 112
1926 195 172 113
1927 196 167 117
1928 194 166 117
1929 193 164 118
1930 191 157 122
Scarce ; pp '9
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Their series however, with some minor refinement is a hybrid of 
Bowley (pre WWI) and Chapman's (1920s) data and the correlation 
between this and the other series lies in the range of coefficients 
cited above.
In conclusion then, the correlations reported above though not 
perfect are quite high.
b) Hours of work and skill differentials
In the period 1900-30, average normal hours of work were static,
with the exception of one major discontinuity which occurred in 1919.
The magnitude of the fall is difficult to gauge. Figure 1 presents
the evidence up to 1920 for one industry - building trades; this
index is based on the change in normal hours reported by the Board
of Trade and the numbers occupied.^ On this basis, the reduction
in hours amounted to about 4-5 per cent. However, Bienefeld
has suggested that the decline in other industries may have been 
2greater than this and E. Phelps Brown and Margaret Browne suggest 
that average hours which stood at 52-53 hours before the war 
'...came down to 48 hours or near i t , T h i s  represents a reduction 
of about 7.5 per cent. Whatever the precise change (somewhere between 
4-8 per cent) the rise in the living standards immediately after WWI 
was greater than suggested by real wages alone. For not only did 
average real wages step up but required work hours simultaneously stepped 
down. ^
M.A. Bienefeld, Working Hours in British Industry, London, 1972, 
p. 150.
2 Ibid. Regrettably he does not indicate the evidence in support of 
this suggestion - there are no indexes (prior to 1920) of the other 
industries. See Bienefeld, p.150.
3 A Century of Pay, pp.206-07.
4 Explanations for the sharp reduction are advanced by Phelps Brown 
and Browne (p.207) and Bienefeld (pp.179-226). First it seems, 
society at large saw shorter hours as part of a programme of 
welfare and resettlement of exhausted troops. Second higher real wages, 
accumulation of assets and exhaustion induced by the war effort, 
encouraged among workers a substitution or preference for leisure 
against work. And the buoyant conditions and tight labour market 
gave unions greater bargaining power to push for shorter hours.
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Figure 1 : Index of normal hours in building trades
(1906 = 100)
1893 1895 1900 1905 1910 1915 1920
Figure 2 : Index of normal hours in all industries
(1924 = 100)
1920 1922 1924 1926 1928 1930
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One f i n a l  o b s e r v a t i o n  m ig h t  be  made w i t h  r e g a r d  t o  r e a l  
wages  - t h e i r  d i s t r i b i o n .  L a b o u r ' s  t o t a l  s h a r e  o f  o u t p u t  was f a i r l y  
c o n s t a n t .  But t h e r e  were  some s u b t l e  s h i f t s  i n  t h e  d i s t r i b u t i o n  
o f  o u t p u t  among g r a d e s  o f  l a b o u r .  G e n e r a l l y ,  r e a l  wages seem to  
h a v e  r i s e n  a f t e r  t h e  war  more f o r  t h e  u n s k i l l e d  t h a n  t h e  h i g h l y  
s k i l l e d .  T h i s  c o n t r a s t s  w i t h  A u s t r a l i a n  e x p e r i e n c e  w here  g a i n s  by 
u n s k i l l e d  w o r k e r s  w e re  made m o s t l y  b e tw e e n  1907-19 t h e r e a f t e r  
d i f f e r e n t i a l s  w e re  c o n s t a n t . ^
T a b l e  2 : U n i t e d  Kingdom, Wages i n  l e s s  s k i l l e d  o c c u p a t i o n s  as
p e r c e n t a g e s  o f  t h o s e  i n  s k i l l e d
1913 B u i l d i n g M in ing C o t t o n E n g i n e e r i n g R a i lw a y s
S k i l l e d 100 100 100 100 100
S e m i - s k i l l e d 88 73 71 80 72
U n s k i l l e d 66 66 53 57 51
1926
S k i l l e d 100 100 100 100 100
S e m i - s k i l l e d 100 72 74 84 75
U n s k i l l e d 77 67 56 65 56
S o u rc e :  A.L.  Bowley, Economic C o n s e q u e n c e s . . . ,
p . 1 5 0 .
c )  Unemployment
The d a t a  o f  t h e  p e r c e n t a g e  o f  l a b o u r  unemployed a r e  f rom  t h e
2
r e t u r n s  o f  r e p o r t i n g  t r a d e  u n i o n s ,  1899-1923 and t h e r e a f t e r  f rom 
f i g u r e s  o f  unemployment  a r i s i n g  from t h e  a d m i n i s t r a t i o n  o f  t h e
Bowley a t t r i b u t e d  t h e  r e l a t i v e  g a i n  made by t h e  l e s s  s k i l l e d  
t o  a  number o f  t h i n g s :  t h e  d e l i b e r a t e  p o l i c y  o f  w o r k e r s  o r g a n i s a t i o n s
who ' d e s i r e  a  l i v i n g  wage f o r  a l l  t h e i r  m em be rs ' ;  h i g h  r a t e s  f o r  
u n s k i l l e d  work p a id  by l o c a l  a u t h o r i t i e s ;  t h e  e x p e c t a t i o n s  o f  
e n t r e p r e n e u r s  t h a t  t h e  h i g h e r  r a t e s  w e r e  o n l y  s h o r t  t e rm ;  t h a t  t h e  
e x i s t e n c e  o f  unemployment  b e n e f i t s  was more i m p o r t a n t  f o r  t h e  u n s k i l l e d  
t h a n  t h e  s k i l l e d ,  f o r  above  a l l  i t  e n a b l e d  t h e  u n s k i l l e d  t o  e x e r t  
p r e s s u r e  ( w i t h o u t  a n  a c t u a l  d i s p u t e )  on em p loye rs  - i n  s h o r t ,  i t  gave  
them  more c o n f i d e n c e .  See Economic C o n s e q u e n c e s . . . ,  p p . 154-55 .
2
The r e p o r t s  w e re  t o  t h e  Labour  D e p a r tm e n t s  o f  t h e  Board o f  T r a d e  which  
was e s t a b l i s h e d  w i t h  t h e  s p e c i f i c  d u t y  o f  c o l l e c t i n g  and p u b l i s h i n g  
l a b o u r  s t a t i s t i c s .
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Unemployment Insurance Act. The data from both these sources are 
biased towards urban secondary industries. The returns of the trade 
unions are biased particularly towards export and capital goods 
industries and consist primarily of skilled and semi skilled male 
workers.
Nevertheless the view of the Minister for Labour in 1926
(and by this time the union returns could be checked against the
unemployment insurance figures) was:
the general percentages provide a valuable guide to the 
direction of the changes in unemployment and a rough 
indication of the comparative state of employment 
at different periods...^
The union returns are no longer available after 1926. From 1923
onwards the statistics arising from the Unemployment Insurance
scheme are as Bowley argued 'on a sufficiently settled basis to
make the resulting percentages reasonably comparable from month
to month though administrative changes have affected the total
2numbers included' italics supplied in original . Bowley goes
on to note that in the two years 1922, 1923 for which unemployment
returns from both sources are complete the general averages were
nearly identical and he suggests that 'we can apparently pass from
one record to another without serious loss of continuity.
He then^howeverj appends a cautionary note:
...It is believed that the Insurance scheme includes some 
classes of men who would not have been included as 
unemployed on the Trade Union method especially casual 
and specially irregular workers whose rate of unemployment 
is greater than that of which the Trade Union returns are 
typical: so that perhaps 5 per cent on the new measurement
is equivalent to 4 per cent on the old ...^
Memorandum submitted to the Balfour Committee on Industry and Trade, 
cited in B.R. Mitchell, Abstract of British Historical Statistics, 
op.cit., p.57.
2 A. L. Bowley, Some Economic Consequences of the Great War, London 
1930, p. 211.
3 Ibid.4 Ibid.
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T a b le  3 : C om parison  o f  p e r c e n ta g e  unem ployed  as  shown by
u n io n  r e t u r n s  and i n s u r e d  w o r k e r s  r e t u r n s
%
Unions I n s u r e d  w o rk e rs
1923 11 .3 1 1 .6 *
1924 8 .1 10 .9
1925 10 .5 1 1 .2
1926 12 .2 1 2 .7
S o u rc e :  B.R. M i t c h e l l ,  A b s t r a c t  o f  B r i t i s h  H i s t o r i c a l
S t a t i s t i c s , o p . c i t . ,  p p . 6 4 - 6 7 .
N o te s :  Y J u l y  o n ly .
Z In  August o f  1924 a r e d u c t i o n  i n  t h e  W i t i n g  
p e r i o d '  added  to  t h e  c o u n t  o f  t h e  unem ployed . 
Bowley e s t i m a t e s  t h a t  7 0 ,0 0 0  w o r k e rs  w ere  
p ro b a b ly  added  on t h i s  a c c o u n t  ( Some Economic 
C o n s e q u e n c e s . . . , p . 2 1 1 ) .
T a b le  3 and b e a r i n g  i n  mind n o t e  Z a t t a c h e d  s u g g e s t s  t o  me, 
h o w e v e r ,  t h a t  t h i s  e s t i m a t e  o f  t h e  m a g n i tu d e  o f  t h e  d i f f e r e n c e  
i . e .  an  a b s o l u t e  amount o f  a b o u t  1 p e r  c e n t ,  i s  to o  h ig h .  I  
h av e  s im p ly  l i n k e d  t h e  two s e r i e s  i n  1926; t h e  r a t i o  o f  u n io n  
r e t u r n s  t o  i n s u r e d  w o rk e rs  r e t u r n s  b e in g  .9 6 .  The s e r i e s  i s  g iv e n  
i n  T a b le  4.
T a b le  4 : U n i t e d  Kingdom, Unemployment
(%)
1899 2 .0 1915 1 .1
1900 2 .5 1916 .4
1901 3 .3 1917 .7
1902 4 .0 1918 .8
1903 4 .7 1919 2 .4
1904 6 .0 1920 2 .4
1905 5 .0 1921 1 4 .8
1906 3 .6 1922 1 5 .2
1907 3 .7 1923 1 1 .3
1908 7 .8 1924 8 .1
1909 7 .7 1925 1 0 .5
1910 4 .7 1926 1 2 .2
1911 3 .0 1927 1 0 .2
1912 3 .2 1928 1 0 .8
1913 2 .1 1929 1 0 .6
1914 3 .3 1930 1 4 .0
Score (3 6 R MiVcVifcÜ, Abs\ ract ° f  c ‘t ,  pp <3 4 - 4 7
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Chapter 3
CONTOURS OF AUSTRALIAN-UNITED KINGDOM MIGRATION
Introduction
This chapter describes the broad quantitative dimensions of 
gross and net movements, and the composition of the flows. Its 
purpose is not to offer explanations of these; the object is to ask 
rather than to answer. In this regard a central theme of the 
thesis revolves around two issues, first why did Australia want 
immigrants, second why did UK nationals want to emigrate? In this 
chapter, although no attempt is made to explore policy formation, 
nor the likely determinants of migrants’ behaviour, I have attempted 
to outline a statistical story which takes some bearings from these 
general reference points.
The usefulness of this story and the credibility of conclusions 
based on subsequent statistical inference rest heavily, of course, 
on the quality of the data. I begin by examining the sources and 
reliability of Australian migration statistics. There are some 
errors, and the seriousness of these is by no means uniform across 
the different series. Data of arrivals for Australia as a whole 
are less prone to error than the arrivals data on the state basis, 
and arrivals data both for the Commonwealth and the states are less 
suspect than those of departures. The plan adopted here has been 
to proceed with a description of the contours and where errors are 
known, to assess inferences in the light of these.
In the second section of the chapter, data of overseas 
movements are chronicled. Although the thesis is concerned with 
UK-Australian movements, time series of foreign (non-British) and 
of non-UK movements are also presented. The purpose in briefly 
examining these has been to set UK-Australian flows in correct 
perspective. Here two questions seem pertinent. First, were there 
quantitatively significant substitutes for UK flows? Second, even 
if there were not, could they still have influenced policy makers 
in some fashion? In this regard, although foreign movements were 
an insignificant part of total movements - and in particular 
insignificant relative to the UK inflow - the rate of growth of
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Italian immigration in the twenties was the source of some alarm, 
and prima facie, one factor influencing Australia's demand for UK 
immigrants. Among the remainder, that is, British exclusive of UK 
movements, the opposite is proposed. Namely, although these gross 
movements, specifically from and to New Zealand, were quantitatively 
important, there are a number of reasons for thinking that they did 
not enter large in the minds of policy makers. The UK was the 
principal source of Australian population and workforce growth.
The main contours of UK-Australian movements might be 
adumbrated,
: a considerable degree of variation in UK arrivals over
the years from Federation to the depression 
: on the whole, the twenties do not compare unfavourably
with the decade preceding the Great War. But they 
do compare unfavourably with the years immediately 
before the war
: on average, over one half of all UK arrivals in
Australia were directly assisted by governments 
: gross outflows were fairly constanti in consequence, a
close correlation existed between gross and net inflows.
Much of the subsequent statistical enquiries of Part II of the thesis 
are, for practical reasons, narrowed down to UK gross arrivals in the 
Commonwealth. The fact that the patterns of UK arrivals in the 
several states were not identical hints at 'aggregation bias' in 
the Commonwealth series, and indeed the aggregate data probably best 
describes two states, NSW and Victoria. These states, however, 
accounted for the bulk of arrivals in Australia. The decision to 
focus on the gross inflow was likewise made for practical reasons.
But as the ratio of departures to arrivals was small, and the outflow 
comparatively invariant through time, fluctuations in net migration 
almost exclusively bore the stamp of gross arrivals.
The remainder of the chapter considers two further dimensions of 
the UK gross inflow. First, what were its sub-characteristics - 
what can be discovered of the occupational characteristics of UK 
immigrants, their conjugal status, and sex and age distributions?
Were they a fairly homogeneous group through time? Second, were 
there domestic substitutes and overseas competitors for UK immigrants?
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Before canvassing these issues, I turn first to the question 
of data sources and their reliability.
Sources and reliability of 
Australian migration statistics
Any quantitative story of migration rests heavily on the quality 
of the data upon which it is based. In the early years following 
Federation, both the states and the Commonwealth collected port 
records of arrivals and departures. Briefly, the main weaknesses 
which I discuss below are threefold. First, in the early years the 
recording of ’through passengers’ at ports was confused and poorly 
coordinated. Second, the records of departures (but not arrivals) 
were adjusted so as to bring statisticians’ intercensal population 
estimates into agreement with census results. Third, up until 1925 
all data refer to total passenger movements - not explicitly to 
migrants which were a variable subset.
The Commonwealth government, following the appointment of 
Mr. Knibbs as Statistician, first collected and published its own 
data for Australian overseas movements in 1907. For the earlier 
years, 1901-06, Knibbs accepted ’the estimates of population 
(explicitly including migration to the end of 1906) as set out by 
the state statisticians'.1 But a number of problems and doubts 
surround this pre 1907 data. The Bureau of Census and Statistics’ 
inaugural 1907 publication of Shipping and Overseas Migration 
supplies data of aggregate Australian overseas migration for 
CY, 1904-06. These data supposedly represent the totals of the 
separate state data. But if we sum, for instance, UK arrivals in 
each of the six states as published in the separate statistical 
journals of the states, a discrepancy of up to 8 per cent is evident 
between the Commonwealth data and the combined state figures. Nor 
do the Commonwealth figures systematically over or understate the 
sum of the state figures. The only explanation is transpositional 
and arithmetic errors. Further, the data collected by the states 
in this period weie erroneous. Victoria was the principal first and
Presidential Address to the 1912 Conference of Statisticians by 
J.B. Trivett (Statistician, NSW), NSW Parliamentary Papers, 
vol.4, 1912, Appendix D, p.347.
l
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l a s t  p o r t  o f  c a l l  f o r  many m i g r a n t s  j o u r n e y i n g  t o  o r  l e a v i n g  NSW.
And p r i o r  t o  1903,  t h e  V i c t o r i a n  S t a t i s t i c i a n  c o u n t e d  as  V i c t o r i a n  
a r r i v a l s  and d e p a r t u r e s  a l l  p a s s e n g e r s  on b o a r d  s h i p s  a t  P o r t  
M e lb o u rn e .  The V i c t o r i a n  p o r t  f i g u r e s  t h e r e f o r e  o v e r s t a t e d  a r r i v a l s  
and d e p a r t u r e s  f o r  V i c t o r i a  by i n c l u d i n g  o n - s h i p  p a s s e n g e r s  bound 
f o r  o r  l e a v i n g  t h e  n e i g h b o u r i n g  s t a t e  o f  NSW. S i m i l a r l y ,  p r i o r  t o  
1903,  NSW c o u n t e d  UK p a s s e n g e r s  a r r i v i n g  i n  o r  d e p a r t i n g  from t h e  
s t a t e  v i a  M e lbourne  as  i n t e r s t a t e ,  n o t  UK, p a s s e n g e r s .  The same 
p r o c e d u r e  was a p p l i e d  t o  UK m i g r a n t  s h i p s  t r a v e l l i n g  v i a  T o r r e s  
S t r a i t  (Q u e e n s l a n d )  and A uc k la n d .  From 1903,  f o l l o w i n g  t h e  
S t a t i s t i c i a n s ’ C o n f e re n c e  o f  t h a t  y e a r ,  t h e  s t a t e  s t a t i s t i c i a n s  
a g r e e d  t o  r e c o r d  a s  a r r i v a l s  and d e p a r t u r e s  f rom  t h e i r  s t a t e s  o n l y  
t h o s e  p a s s e n g e r s  who f o r m a l l y  embarked o r  d i s e m b a r k e d .  T h i s  new 
p r a c t i c e  no d oub t  r e d u c e d  e r r o r s  i n  s t a t e  m i g r a t i o n  d a t a  -  t h o u g h  
n o t  w h o l l y  as  some a r r i v a l s  f rom t h e  UK bound f o r  NSW o r  even  
Q u e e n s l a n d ,  f o r  i n s t a n c e ,  may have  f o r m a l l y  d i s e m b a rk e d  a t  P o r t  
M e lbourne  and t h e n  c o n t i n u e d  t h e i r  j o u r n e y  o v e r l a n d  by r a i l .  
U n f o r t u n a t e l y ,  t h e r e  i s  no way by which  su c h  movements can  be  
t r a c e d .
F o l l o w i n g  t h e  1906 C o n f e re n c e  o f  S t a t i s t i c i a n s ,  t h e  Commonwealth 
S t a t i s t i c i a n  imposed  a c o n s t r a i n t  on s t a t e  m i g r a t i o n  s t a t i s t i c s .
F o r  1907,  t h e  Commonwealth had  c o l l e c t e d  t h r o u g h  i t s  cus tom s  o f f i c i a l s  
m i g r a t i o n  f i g u r e s  o f  p a s s e n g e r s  on b o a r d  a t  t h e  f i r s t  and l a s t  p o r t s  
o f  c a l l  i n  A u s t r a l i a .  Thus a g g r e g a t e  A u s t r a l i a n  a r r i v a l s  were  t o  
be c o u n te d  a s  t h e  sum o f  p a s s e n g e r s  on s h i p s  a t  t h e  f i r s t  
A u s t r a l i a n  p o r t  o f  c a l l  and a g g r e g a t e  d e p a r t u r e s  on b o a r d  s h i p s  a t  
t h e  l a s t  p o r t  o f  c a l l .  F o r  s t a t e  and Commonwealth t a l l i e s  t o  
a g r e e ,  t h e n
t h e  o v e r s e a s  m i g r a t i o n  r e c o r d e d  by t h e  s e v e r a l  s t a t e s  was t o  
be  p r o p o r t i o n a l l y  a d j u s t e d  so  t h a t  t h e  a g g r e g a t e  a r r i v a l s  and 
d e p a r t u r e s  s h o u l d  be r e s p e c t i v e l y  i d e n t i c a l  w i t h  t h e  r e s u l t s  
o b t a i n e d  from Commonwealth r e t u r n s  d e t e r m i n e d  a t  t h e  f i r s t  
p o r t  o f  a r r i v a l  and t h e  l a s t  o f  d e p a r t u r e . 1
The r e s u l t s  o f  t h e  s e v e r a l  s t a t e s  f o r  1907 and t h e  f i r s t  q u a r t e r  o f  
1908 were  so a d j u s t e d  by K n i b b s .  The p r o b le m  w i t h  t h i s  a c c o u n t i n g
l P r e s i d e n t i a l  A d d r e s s ,  C o n f e re n c e  o f  S t a t i s t i c i a n s , 1912,  p . 3 4 7 .
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s y s t e m ,  h o w e v e r ,  was t h a t  t h e  Commonweal th’ s on b o a r d  c o u n t  
i n c l u d e d  ’ t h r o u g h  p a s s e n g e r s ’ , i . e .  i f  Melbourne  was t h e  l a s t  p o r t  
o f  c a l l  f o r  a  UK bound s h i p  w h ic h  so  h a ppe ned  t o  c o n t a i n  New 
Z e a l a n d e r s  c o l l e c t e d  from A uck land  o r  e l s e w h e r e ,  t h e  sum t o t a l  o f  
p a s s e n g e r s  on b o a r d  a t  P o r t  M e lbourne  were  e n t e r e d  a s  d e p a r t u r e s  f rom 
A u s t r a l i a  f o r  t h e  UK. T h i s  p r a c t i c e ,  t h e r e f o r e ,  u n d u l y  augmented  
A u s t r a l i a n  g r o s s  o v e r s e a s  f l o w s .  From A p r i l  1908 i t  was d e c i d e d  by 
t h e  Commonwealth t o  c oun t  as  a r r i v a l s  o n l y  t h o s e  who o f f i c i a l l y  
d i s e m b a rk e d  a t  A u s t r a l i a n  p o r t s  and as  d e p a r t u r e s  t h o s e  b o a r d i n g  
t h e  s h i p  f o r  t h e  f i r s t  t im e .  T h i s ,  t h e n ,  b r o u g h t  t h e  Commonwealth 
i n  l i n e  w i t h  t h e  b a s i c  m e thodo logy  a d o p te d  by t h e  s t a t e s  f i v e  y e a r s  
e a r l i e r . 1 A l s o ,  f rom 1908 K nibbs  i n s t r u c t e d  t h e  Customs 
D e pa r tm en t  t o  s e n d  a l l  d a t a  o f  m i g r a t i o n  by s e a  d i r e c t l y  t o  h i m ,  
r a t h e r  t h a n  t a b u l a t i n g  and c i r c u l a t i n g  t h e  d a t a  t h e m s e l v e s . 2 
Knibbs t h e n  p u b l i s h e d  t h e  Commonwealth a g g r e g a t e  movements  and 
a d v i s e d  t h e  s t a t e s  o f  t h e i r  c o r r e s p o n d i n g  s u b - a g g r e g a t e s .  T h i s  
a s s u r e d  a c o n s i s t e n c y  i n  p u b l i s h e d  d a t a ,  b u t  d i d  n o t  e n t i r e l y  
e l i m i n a t e  d i s a g r e e m e n t .  I n  a  n o t e  appended  by t h e  Q u e e n s l a n d  
S t a t i s t i c i a n  from 1909 i n  S t a t i s t i c s  o f  Q u e e n s l a n d , he  p o i n t e d  ou t  
t h a t  t h e  p u b l i s h e d  d a t a  o f  UK a r r i v a l s  a s  d e s p a t c h e d  t o  him by t h e  
Commonwealth,  w ere  n o t  i n  a g re e m e n t  w i t h  t h e  f i g u r e s  s u p p l i e d  by 
a n o t h e r  s o u r c e ,  t h e  s t a t e ’ s own i m m i g r a t i o n  d e p a r t m e n t . 3 E x a c t l y  
what  t h e  d i s c r e p a n c y  was i s  unknown, a s  t h e  l a t t e r  f i g u r e s  were  
n e v e r  p u b l i s h e d .
The s e c o n d  drawback  t h a t  I  a l l u d e d  t o  a t  t h e  b e g i n n i n g ,  i s  t h a t  
r e c o r d e d  d e p a r t u r e s  ( b u t  n o t  a r r i v a l s )  were c o n s i d e r e d  by t h e  
s t a t i s t i c i a n s  to  m i s r e p r e s e n t  t h e  t r u e  m i g r a t o r y  o u t f l o w s .  Coghlan  
o b s e r v e d  t h a t
1 U n f o r t u n a t e l y  some e r r o r  s t i l l  r em a ine d  i n  b o t h  Commonwealth and 
s t a t e  o v e r s e a s  r e t u r n s :  p a s s e n g e r s  who d i s e m b a r k e d  f o r m a l l y  a t  an 
A u s t r a l i a n  p o r t  t o  j o i n  a n o t h e r  s h i p  t o  c o m p l e t e  t h e i r  j o u r n e y  t o  
a n o n - A u s t r a l i a n  p o r t  were r e c o r d e d  as  o v e r s e a s  a r r i v a l s  a n d ,  
s u b s e q u e n t l y ,  a s  o v e r s e a s  d e p a r t u r e s  -  t h u s  g r o s s  o v e r s e a s  f lo w s  
c o n t i n u e d  t o  be somewhat o v e r s t a t e d  t h r o u g h o u t  o u r  p e r i o d ,  1901-30 .  
The main  d i s t o r t i o n  was t h e  i n c l u s i o n  o f  NZ r e s i d e n t s  t r a n s s h i p p i n g  
f o r  NZ o r  UK p o r t s .  The m a g n i tu d e  and v a r i a n c e  o f  t h i s  e r r o r  i s  
unknown.
2 C o n f e re n c e  o f  S t a t i s t i c i a n s , R e p o r t  1912.
3 See S t a t i s t i c s  o f  Queens land  f o r  t h i s  p e r i o d .
- 101 -
The l i s t s  o f  p a s s e n g e r s  a r r i v i n g  by s e a  a r e  u s u a l l y  a c c u r a t e ,  
b u t  i n  t h e  c a s e  o f  p e r s o n s  l e a v i n g  t h e  s t a t e  i t  i s  fo u n d  t h a t  
l a r g e  numbers  go on b o a r d  s t e a m e r s  a t  t h e  l a s t  moment w i t h o u t  
h a v i n g  p r e v i o u s l y  booked t h e i r  names and  so a r e  n o t  r e c o r d e d  
amongs t  t h e  e m i g r a n t s . 1
The c o n c l u s i o n  t h a t  r e c o r d e d  d e p a r t u r e s  u n d e r s t a t e d  a c t u a l  d e p a r t u r e s  
was a l s o  ded u c ed  from t h e  e v i d e n c e  t h a t  t h e  s t a t e  c e n s u s  
e n u m e r a t i o n s  o f  1901 were  be low  t h e  s t a t i s t i c i a n s '  p o p u l a t i o n  
e s t i m a t e s  f o r  1891-1901 .  U n re c o rd e d  s e a  d e p a r t u r e s  had  t o  be  t h e  
c u l p r i t .  The s t r i n g e n t  p r e c a u t i o n s  r e l a t i n g  t o  c e r t i f i c a t i o n  o f  
c a u s e  o f  d e a t h  and d i s p o s a l  o f  b o d i e s  r e n d e r e d  i t  u n l i k e l y  t h a t  
e r r o r s  due t o  d e a t h s  would  be  o f  s e r i o u s  m a g n i t u d e .  And e r r o r s  i n  
t h e  r e g i s t r a t i o n  o f  b i r t h s  would  b i a s  t h e  e s t i m a t e s ,  r e l a t i v e  t o  t h e  
c e n s u s  r e s u l t s  down, n o t  up .  T h i s  l e f t  n e t  m i g r a t i o n .  O v e r s e a s  
a r r i v a l s  were  c o n s i d e r e d  a c c u r a t e  and  i n t e r s t a t e  t r a n s f e r s  w ere  a t  
t h i s  t im e  t h o u g h t  t o  be as  r e l i a b l e  as  p o s s i b l e  -  and  t h e  c e n s u s  
e n u m e r a t i o n s  were  l o w e r  t h a n  t h e  e s t i m a t e s  i n  e v e r y  s t a t e .
A c c o r d i n g l y ,  i t  was a g r e e d  by t h e  s t a t e  s t a t i s t i c i a n s  i n  1903 t o  
a d j u s t  s e a  d e p a r t u r e s  upwards i n  t h e  f u t u r e  by a c o r r e c t i o n  f a c t o r  
e q u a l  to  t h e  amount  by which  t h e y  had  o v e r e s t i m a t e d  p o p u l a t i o n  
be tw e en  1891 -1901 .  T h i s  e n t a i l e d  r a i s i n g  s e a  d e p a r t u r e s  f rom 
b e tw e e n  5 p e r  c e n t  (WA) t o  12^ p e r  c e n t  ( T a s m a n i a ) . 2 At t h e  1906 
S t a t i s t i c i a n s '  C o n f e re n c e  i n  Sydney,  t h e  same p o l i c y  was r e - e n d o r s e d . 3 
At t h e  c o n f e r e n c e ,  h o w e v e r ,  t h e r e  was one d i s s e n t e r ,  E .T .  D r a k e ,  
V i c t o r i a ' s  Government  S t a t i s t i c i a n .  He a r g u e d  t h a t ,  f o r  i n s t a n c e ,
I  found  t h a t  ( o v e r s e a s )  p a s s e n g e r s  who booked a t  M e lbou rne  
( V i c t o r i a )  b u t  o n l y  j o i n e d  t h e  b o a t  a t  A d e l a i d e  ( S o u th  
A u s t r a l i a )  were  r e c o r d e d  as  d e p a r t u r e s  by s e a  f rom  M elbourne  
w h i l e  a t  t h e  same t im e  th e y  were  i n  t h e  l a n d  r e t u r n s  as  h a v i n g  
l e f t  by r a i l .  C o n s e q u e n t l y ,  t h e i r  d e p a r t u r e s  were  d u p l i c a t e d  
p l u s  t h e  p e r c e n t a g e s  f o r  u n r e c o r d e d  d e p a r t u r e s  by b o t h  l a n d  and 
s e a .  I t  i s  r e a d i l y  s e e n  wha t  a d r a i n  t h i s  i s  upon t h e  
( V i c t o r i a n )  p o p u l a t i o n  f i g u r e s  and how e a s y  i t  was f o r  V i c t o r i a  
t o  be  l o s i n g  i t s  p o p u l a t i o n  on p a p e r  ( i t a l i c s  a d d e d ) . 4
1 T.A.  C o g h l a n ,  The W e a l th  and P r o g r e s s  o f  NSW, 1 9 0 0 - 0 1 ,  p . 9 3 5 .
2 NSW and V i c t o r i a  9 p e r  c e n t ,  Q u e e n s la n d  10 p e r  c e n t ,  Sou th  
A u s t r a l i a  7 p e r  c e n t .
3 P r e s i d e n t i a l  S p e e c h ,  J . B .  T r i v e t t  (NSW S t a t i s t i c i a n ) ,  Append ix  D, 
NSW P a r l i a m e n t a r y  P a p e r s , 1912,  v o l . 4 ,  p . 3 4 7 .
4 L e t t e r  by Drake  r e p r i n t e d  i n  C o n f e re n c e  o f  S t a t i s t i c i a n s , 
M e lb o u r n e ,  1906 ,  p . 1 3 .  S i n g l e  copy h e l d  by M enz ie s  L i b r a r y ,  
A.N.U.  u n d e r  fAY5, C748.
I
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Two p o i n t s  em erge .  F i r s t ,  t h e  o v e r s e a s  m i g r a t i o n  s t a t i s t i c s  as  
r e c o r d e d  were  p r o b a b l y  n o t  v e r y  a c c u r a t e  i n  t h e  f i r s t  i n s t a n c e .
Second ,  e r r o r s  i n  s e a  d e p a r t u r e s  may have  b e e n  compounded by t h e  
sy s te m  o f  a d j u s t i n g  t h e s e  upwards  by t h e  c o r r e c t i o n  f a c t o r .  F u r t h e r ,  
t h e  c o r r e c t i o n  f a c t o r  was u n i f o r m l y  a p p l i e d  t o  a l l  s e a  d e s t i n a t i o n s ,  
t h u s  t h e  p e r  c e n t  u n d e r s t a t e m e n t  o f  e m i g r a t i o n  t o  Ceylon , New 
Z e a la nd  and so f o r t h  was i m p l i c i t l y  assumed e q u a l  t o  t h a t  t o  t h e  UK.
U n re c o rd e d  s e a  d e p a r t u r e s  c o n t i n u e d  t o  t a k e  t h e  b r u n t  o f  t h e  
b u r d e n  f o r  d i s c r e p a n c i e s  b e tw e e n  i n t e r c e n s a l  p o p u l a t i o n  e s t i m a t e s  and 
ce n su s  r e s u l t s .  Up t o  t h e  1933 c e n s u s  t h e r e  was a t  l e a s t  a s i m i l a r  
p a t t e r n .  The c e n s u s  e n u m e r a t i o n s  o f  1911 and 1921 were  be low  t h e  
e s t i m a t e s ,  and o v e r s e a  d e p a r t u r e s  were a c c o r d i n g l y  r a i s e d  so t h a t  
t h e  l a s t  i n t e r c e n s a l  e s t i m a t e s  a g r e e d  w i t h  t h e  c e n s u s ,  ( t h e n  t h i s  
c o r r e c t i o n  f a c t o r  was a p p l i e d  t o  s e a  d e p a r t u r e s  d u r i n g  t h e  n e x t  
i n t e r c e n s a l  p e r i o d ) . However ,  i n  1933 a r e v e r s a l  o c c u r r e d .  The 
e s t i m a t e s  t u r n e d  o u t  t o  u n d e r s t a t e  p o p u l a t i o n  as  e n u m e r a t e d  a t  t h e  
ce n su s  and as  a m a t t e r  o f  ' c o n v e n i e n c e ’ 1 o v e r s e a s  d e p a r t u r e s  f o r  
1921-33 were  a d j u s t e d  r e t r o s p e c t i v e l y  downwards by 1 .14  p e r  c e n t  
f o r  m ales  and 1 .8 8  p e r  c e n t  f o r  f e m a l e s .
The t h i r d  m a j o r  p r o b le m  w i t h  A u s t r a l i a n  d a t a  i s  t h a t  p r i o r  t o  
19252 a l l  s t a t i s t i c a l  i n f o r m a t i o n  r e l a t e s  to  t o t a l  p a s s e n g e r  
movements ,  i . e .  m i g r a n t s  p l u s  t o u r i s t s ,  v i s i t o r s ,  b u s in e s s m e n  and so 
f o r t h .  My c o n c e r n  i n  t h i s  t h e s i s  i s  w i t h  t h e  f o rm e r  g r o u p ,  t h e  
p e r m a n e n t ,  n o t  t h e  t e m p o r a r y  movements .  I n  o r d e r  t h e r e f o r e ,  t o  dravr 
i n f e r e n c e s  a b o u t  m i g r a t i o n  f rom t h e  t o t a l  p a s s e n g e r  s e r i e s  a  f a i r l y  
c o n s t a n t  r e l a t i o n  b e tw e e n  ' p e r m a n e n t '  and ' t e m p o r a r y '  movements  m us t  
p r e v a i l .  But  f o r  t h e  y e a r s  1925-30  t h e  s t a n d a r d  d e v i a t i o n  o f  
p e rm a nen t  UK a r r i v a l s  a s  a p r o p o r t i o n  o f  a l l  UK a r r i v a l s  i s  q u i t e  
h i g h ,  20 p e r  c e n t ,  an i m p l i c a t i o n  b e i n g  t h a t  t h e  p r o p o r t i o n  o f  UK 
im m ig r a n t s  i n  t h e  t o t a l  UK p a s s e n g e r  movements may have  v a r i e d  
c o n s i d e r a b l y  i n  t h e  e a r l i e r  y e a r s ,  1901 -25 .  How s e r i o u s  i s  t h i s  
p rob lem?
1 The Commonwealth S t a t i s t i c i a n  w r o t e  t h a t ,  ' i n  v iew  o f ,  t h a t  f a c t  
t h a t  a l l  p r e v i o u s  a d j u s t m e n t s  had  be e n  made t o  t h e  r e c o r d  o f  
d e p a r t u r e s  and t h a t  t h e  a d j u s t m e n t  r e q u i r e d  was s m a l l  i t  h a s  b e e n  
found c o n v e n i e n t  ( i t a l i c s  added)  to  f o l l o w  t h e  o l d  p r o c e d u r e  o f  
making a d j u s t m e n t  t o  t h e  r e c o r d  o f  d e p a r t u r e s '  . S t a t i s t i c i a n ' s  
R e p o r t ,  1933,  Commonwealth C e n s u s , p . 2 6 .
2 ' P e r m a n e n t '  o r  ' m i g r a n t '  was d e f i n e d  as  t h e  i n t e n t i o n  t o  r e s i d e  f o r  
a t  l e a s t  12 months  i n  t h e  c o u n t r y .
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Table 25 does suggest that the relatively high standard 
deviation is the product of the dramatic fall in the proportion of 
permanent UK arrivals in one year, 1930, from 68 per cent to 47 per 
cent. Further, this observation in many regards was abnormal - 
unemployment, for instance, increased dramatically and at the same 
time government subsidies to UK immigrants essentially ceased.
This suggests that for our specific purposes here, the mean 
deviation and not the standard deviation more reasonably gauges 
variability.1 And using this measure, the variability in the 
proportion of UK permanent arrivals is minimal, 8 per cent. Another 
and perhaps more persuasive reason for thinking that we can use the 
passenger movements series in studying migration is that from April 
1912 the British Board of Trade collected data of permanent 
departures to Australia , and the correlation between this emigraion 
series and the Australian inward passenger series is remarkably high, 
as shown below: 
where. AP = -2047 + 1.215 BE , r = .975 (1)t t
AP = Australian passenger series
BE = UK Board of Trade emigration series 
t = time
By way of overall appraisal, the data of Australian passenger 
movements do clearly contain errors. In some instances the magnitude 
of the error cannot be readily determined. This is so in the 
instance of ’through (sea) passengers' and in cases where migrants
1 This is so because the formula for the standard deviation
O2 = E(x -x)2n-1 l
necessarily emphasises, by the squaring procedure, the large 
change which occurred in the one year, 1930. The mean deviation,
>© = i * l^-xl ,
does not give such a heavy emphasis to large and aberrant 
deviations. For the specific purpose of retrodicting variability 
before 1925, MD seems more appropriate.
2 See Appendix 3.A.I.
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forma 1 l y  d i s e m b a rk e d  i n  one s t a t e  and c o n t i n u e d  t h e i r  j o u r n e y  t o  
a n o t h e r  by l a n d ,  o n l y  t o  be c o u n te d  t h e r e  a s  an i n t e r s t a t e ,  n o t  UK, 
a r r i v a l . 1 In  o t h e r  i n s t a n c e s  and i n  t h e  c a s e  o f  s e a  d e p a r t u r e s ,  
a l t h o u g h  t h e  m ag n i tu d e  o f  t h e  s t a t i s t i c i a n s ’ a d j u s t m e n t s  a r e  known, 
c o r r e c t i n g  t h e s e  y e t  a g a i n  would  n o t  b r i n g  us  c l o s e r  to  t h e  t r u t h ;  
some c o r r e c t i o n  was j u s t i f i e d  by s t a t i s t i c i a n s ,  th o u g h  I  d o u b t  t h a t  
u n r e c o r d e d  d e p a r t u r e s  s h o u l d  t a k e  t h e  f u l l  d i s c r e d i t  f o r  
d i s c r e p a n c i e s  b e tw een  t h e i r  p o p u l a t i o n  e s t i m a t e s  and  c e n s u s  
e n u m e r a t i o n s . 2 The d a t a  t h e n  wh ich  i s  l e a s t  p r o n e  t o  e r r o r  i s  t h a t  
o f  a g g r e g a t e  o v e r s e a s  a r r i v a l s  f o r  t h e  Commonwealth a s  a w h o l e :  
t h e s e  were  n e i t h e r  c o r r e c t e d  n o r  a f f e c t e d  by t h e  c o n s e q u e n c e s  o f  
i n t e r s t a t e  m i g r a t i o n  by e i t h e r  l a n d  o r  s e a . 3
S u b s e q u e n t  a rg u m e n ts  drawn from t h e  d a t a  s h o u l d  be  i n t e r p r e t e d  
i n  l i g h t  o f  a l l  l i k e l y  e r r o r s .  I n  g e n e r a l ,  wha t  can  be  e x p e c t e d  
from t h e  d a t a  i s  t h e  b r o a d  p i c t u r e  o f  t h e  d i m e n s i o n s  and t i m i n g  o f  
c h a n g e s  i n  o v e r s e a s  m i g r a t i o n .  »
I t  i s  t o  a d i s c u s s i o n  o f  t h e  c o n t o u r s  r e v e a l e d  by t h e s e  s e r i e s  
t h a t  I  now t u r n .  The u l t i m a t e  c o n c e r n  o f  t h i s  t h e s i s  l i e s  w i t h  
UK m i g r a t i o n  t o  A u s t r a l i a .  I  b e g i n ,  h o w e v e r ,  by b r i e f l y  e x p l o r i n g  
t h e  c o n t o u r s  o f  m i g r a t i o n  from f o r e i g n  ( a l i e n  o r  n o n - B r i t i s h )  
c o u n t r i e s  and t h e n  f rom ’ o t h e r  B r i t i s h ’ ( t h a t  i s  t o  s a y ,  o t h e r  t h a n  
from t h e  UK), i n  o r d e r  t o  s e t  t h e  c o m p a r a t i v e  m a g n i tu d e  and 
i m p o r t a n c e  o f  UK movements  i n  p e r s p e c t i v e .
1 Nor on t h e  b a s i s  o f  'UK b o m ’ r e g i s t e r e d  i n  s u c c e s s i v e  c e n s u s e s ,  
can  h i s  movements be i d e n t i f i e d .  We c o u l d  compute n e t  s t a t e  
a r r i v a l s  a s  t h e  n e t  change o f  'UK b o m '  i n  any p a r t i c u l a r  s t a t e  
b e tw e e n  c e n s u s e s  a d j u s t e d  by l i f e  t a b l e  d a t a .  However ,  t o  
i d e n t i f y  him as  an a r r i v a l  who w h i l s t  UK b o m  was an o v e r s e a s  
im m ig r a n t  w i t h i n  t h e  l a s t  i n t e r c e n s a l  p e r i o d  i s  s t i l l  n o t  p o s s i b l e .  
F o r  t h i s  we n e e d  t im e  p r o f i l e s  on e a c h  UK b o m  p e r s o n ,  w h ic h  a r e ,  
o f  c o u r s e ,  n o t  a v a i l a b l e .
The m a g n i tu d e  o f  i t e r a t i v e  a d j u s t m e n t  d i d  d i m i n i s h  t h r o u g h  
s u c c e s s i v e  c e n s u s e s .  F o r  1901-11 t h e  r e q u i s i t e  p o s t - c e n s u s  
a d j u s t m e n t  t o  d e p a r t u r e s  f rom A u s t r a l i a  was 14 .5  p e r  c e n t  f o r  m a l e s ,  
10 p e r  c e n t  f o r  f e m a l e s ;  f o r  1 9 1 1 - 2 1 ,  4 . 5  and 1 p e r  c e n t  and f o r  
1 9 2 1 - 3 3 ,  1 .14  and 1 .8 8  p e r  c e n t  r e s p e c t i v e l y .
F u r t h e r ,  t h e  B r i t i s h  Board o f  T rade  e m i g r a t i o n  s e r i e s ,  an 
i n d e p e n d e n t  c h e c k ,  i s  i n  c l o s e  a g r e e m e n t  w i t h  movements  i n  t h e  
a g g r e g a t e  A u s t r a l i a n  a r r i v a l s  d a t a .
3
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The c o n t o u r s  o f  A u s t r a l i a n  
o v e r s e a s  movements
a) F o r e i g n  movements
The f i r s t  and most  s t r i k i n g  c h a r a c t e r i s t i c  o f  A u s t r a l i a n  o v e r s e a s  
movements f rom F e d e r a t i o n  t o  t h e  g r e a t  d e p r e s s i o n  was t h e  
p red o m in an c e  o f  B r i t i s h  c o u n t r i e s  i n  b o t h  g r o s s  and n e t  movements .
T a b le  23 s e t s  o u t  p a s s e n g e r  a r r i v a l s  and d e p a r t u r e s  f rom f o r e i g n  o r  
a l i e n  c o u n t r i e s  a lo n g  w i t h  t h e i r  ( and  t h e  B r i t i s h )  c o n t r i b u t i o n s  t o  
t h e s e  t o t a l  f l o w s .  F o r e i g n  f low s  j u d g e d  on t h i s  b a s i s  were  n e v e r  
n u m e r i c a l l y  i m p o r t a n t  t o  A u s t r a l i a .  The h i g h e s t  f o r e i g n  p r o p o r t i o n  
o f  i n f l o w s  was 20 p e r  c e n t  i n  1905 th o u g h  i n  t h i s  y e a r  t h e  f o r e i g n  
o u t f l o w  was a s  l a r g e  as  t h e  i n f l o w .  I n  t h e  p e a k  pre-WWI y e a r ,
1912,  g r o s s  a r r i v a l s  f rom f o r e i g n  p o r t s  numbered  26 ,419  b u t  t h i s
piC
o n l y  r e p r e s e n t e d  16^of  t h e  t o t a l  f o r e i g n  p l u s  B r i t i s h  i n f l o w .
F u r t h e r  no one f o r e i g n  c o u n t r y  was p r e d o m i n a n t  i n  t h e s e  y e a r s  b e f o r e  
t h e  war .  Appendix  3 . A . 1 ,  T a b l e  1 s e t s  o u t  t h e  c o m p o s i t i o n  o f  f o r e i g n  
movements i n  1905 and 1912.  I n  1905,  F r a n c e  a c c o u n t e d  f o r  t h e  
l a r g e s t  component  o f  t h e  f o r e i g n  i n f l o w  -  23 p e r  c e n t ,  wh ich  
i n c i d e n t l y ,  r e p r e s e n t e d  l e s s  t h a n  4 p e r  c e n t  o f  t h e  t o t a l  f o r e i g n  
p l u s  B r i t i s h  i n f l o w .  And i n  1912 t h e  l a r g e s t  a r r i v a l s  were  r e c o r d e d  
from I t a l y ,  3 ,0 3 5  which  r e p r e s e n t e d  o n l y  12 p e r  c e n t  o f  t h e  f o r e i g n  
movement and 1 .8  p e r  c e n t  o f  t h e  t o t a l  f o r e i g n  p l u s  B r i t i s h  i n f l o w .
The c o n c l u s i o n  t h a t  f o r e i g n  f lo w s  were  n o t  q u a n t i t a t i v e l y  
i m p o r t a n t  f o r  A u s t r a l i a  as  a whole  a l s o  h o l d s  f o r  t h e  t w e n t i e s :  
f o r e i g n  as  a  p r o p o r t i o n  o f  t o t a l  i n f l o w s  r a n g e d  from 9 p e r  c e n t  i n  
1921 to  o n l y  18 p e r  c e n t  i n  1927. However ,  u n l i k e  t h e  p r e w a r  y e a r s  
one c o u n t r y ,  I t a l y ,  was dom inan t  i n  t h e s e  f o r e i g n  p a s s e n g e r  movements .  
Tab le  2 o f  t h e  Appendix  g i v e s  t h e  p r o p o r t i o n a l  c o m p o s i t i o n  o f  
f o r e i g n  movements d u r i n g  t h e  t w e n t i e s .  I n  1920 I t a l y  c o m p r i s e d  
7 p e r  c e n t  o f  f o r e i g n  a r r i v a l s  o r  642 s o u l s ,  1921,  20 p e r  c e n t ,  
num ber ing  1447 a r r i v a l s ,  and t h e n  i n  1922,  41 p e r  c e n t  o f  a l l  
f o r e i g n  a r r i v a l s ,  a r r i v a l s  f rom I t a l y  i n  t h a t  y e a r  num ber ing  4 , 1 0 0 .
But t h e  l a r g e s t  volume o f  i m m i g r a t i o n  f rom  I t a l y  was r e c o r d e d  i n  
1925 w i t h  7142 a r r i v a l s  and 1927,  9762.  I n  b o t h  t h e s e  y e a r s  t h i s  
amounted t o  44 p e r  c e n t  o f  a r r i v a l s  f rom a l l  f o r e i g n  n o n - B r i t i s h
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p o r t s .  And t h r o u g h  t h e  t w e n t i e s  t h e  numbers  d e p a r t i n g  f o r  I t a l i a n  
p o r t s  r e l a t i v e l y  d i m i n i s h e d . 1
The u p s u r g e  i n  I t a l i a n  i m m i g r a t i o n  from 1921 and p a r t i c u l a r l y  
a f t e r  1924 c o i n c i d e d  w i t h  t h e  U n i t e d  S t a t e s  I m m ig r a t i o n  
R e s t r i c t i o n  A c t s 2 , which  h a d  t h e  e f f e c t  o f  d i v e r t i n g  p a r t  o f  t h e  
I t a l i a n  e m i g r a n t  f low  away f rom  American s h o r e s  and t o  A u s t r a l i a .  
However ,  t h e s e  f low s  s t i l l  d i d  n o t  r e p r e s e n t  a v e r y  s i g n i f i c a n t  
s h a r e  o f  t h e  t o t a l  f o r e i g n  p l u s  B r i t i s h  i n f l o w .  I n  1925, a r r i v a l s  
f rom I t a l i a n  p o r t s  amounted  t o  a  b a r e  7 p e r  c e n t  o f  t h e  t o t a l  
i n w a rd  movement ,  9 p e r  c e n t  i n  1927. I n  t h e s e  same y e a r s  a r r i v a l s  
f rom UK p o r t s ,  r e p r e s e n t e d  47 and 43 p e r  c e n t  r e s p e c t i v e l y 3 ,
T a b le  24.
N e v e r t h e l e s s ,  a l t h o u g h  f o r e i g n  i m m i g r a t i o n  was n e v e r  
q u a n t i t a t i v e l y  i m p o r t a n t  f o r  A u s t r a l i a  as  a w h o l e ,  i t  was i m p o r t a n t  
i n  o t h e r  r e g a r d s .  F i r s t  t h e r e  were  g e o g r a p h i c  p o c k e t s  o f  
f o r e i g n e r s  i n  which on a  p e r  c a p i t a  b a s i s  t h e y  were  q u a n t i t a t i v e l y  
s i g n i f i c a n t  -  t h e  m in in g  d i s t r i c t s  o f  W es te rn  A u s t r a l i a ,  t h e  
F r e e m a n t l e  f i s h i n g  community,  and t h e  c a n e f i e l d s  o f  n o r t h e r n  
Q u e e n s l a n d .  By 1924,  f o r  i n s t a n c e ,  f o r e i g n  cane  g row ers  were i n  a
1 D e p a r t u r e s  f o r  I t a l y  amounted t o  617 i n  1920,  255 and 788 i n  
1921 and 1922 r e s p e c t i v e l y .  But  t h e y  had  r e d u c e d  t o  1480 i n  
1925 and 1692 i n  1927,  w h ich  amounted t o  o n l y  20 p e r  c e n t  o f  
t h e  f o r e i g n  n o n - B r i t i s h  o u t f l o w .
2 The US Quota  Act o f  1921 l i m i t e d  i m m i g r a t i o n  from non -A m er ican  
c o u n t r i e s  to  3 p e r  c e n t  o f  t h e  f o r e i g n  b o m  p e r s o n s  i n  t h e  US 
a t  t h e  t im e  o f  t h e  1910 c e n s u s .  Then i n  1924 a n o t h e r  a c t  
l i m i t e d  q u o t a  i m m i g r a n t s  t o  2 p e r  c e n t  o f  t h e  f o r e i g n  b o m  a t  
t h e  1890 c e n s u s .  The 1890 c e n s u s  was d e l i b e r a t e l y  cho s en  on 
a c c o u n t  o f  t h e  d i f f e r e n t  e t h n i c  c o m p o s i t i o n  a t  t h a t  t im e  which  
had  t h e  d e s i r e d  e f f e c t  o f  r e d u c i n g  i m m i g r a t i o n  from E a s t e r n  and 
S o u t h e r n  E u r o p e ,  e s p e c i a l l y  I t a l y .  On t h e  b a s i s  o f  t h e  3 p e r  
c e n t  q u o t a ,  42 ,0 57  I t a l i a n s  c o u ld  be a d m i t t e d  b u t  on t h e  b a s i s  o f  
t h e  2 p e r  c e n t  q u o t a  u s i n g  t h e  1890 c e n s u s ,  t h i s  was r e d u c e d  t o  
4089.
3 'UK' i s  a s u b s e t  o f  ’ B r i t i s h ’ , c h r o n i c l e d  i n  T a b le  2 4 ,  
column 3.
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m a j o r i t y  i n  t h e  p r i n c i p a l  a r e a ,  t h e  H e r b e r t  R i v e r  D i s t r i c t 1 , and i n  
t h e  same d i s t r i c t ,  w h i l e  t h e  number o f  B r i t i s h  c a n e  c u t t e r s  f e l l  
f rom  16 i n  1920 to  13 i n  1925,  I t a l i a n  c u t t e r s  i n c r e a s e d  from 153 
t o  57 5 .  Government  r e a c t i o n  t o  t h e s e  p o c k e t s  was a d v e r s e .  The 
F e r r y  Commission on A l i e n  I m m i g r a t i o n  i n  Q u e e n s l a n d  c o n s i d e r e d  t h a t  
f o r e i g n e r s ,  wh ich  meant  e s s e n t i a l l y  I t a l i a n s ,  e n d a n g e r e d  wage and 
l i v i n g  s t a n d a r d s  o f  B r i t i s h  w o r k e r s ,  fo rmed c l i q u e s ,  were  d i f f i c u l t  
t o  a s s i m i l a t e 3 , and i n f l a t e d  l a n d  p r i c e s .  I t  s u b s e q u e n t l y  
recommended f o r  Commonwealth c o n s i d e r a t i o n  t h e  r e g u l a t i o n  and c o n t r o l  
o f  a l i e n  m i g r a t i o n  b o t h  w i t h  r e g a r d  t o  ' t h e  number  a r r i v i n g  a t  any 
one t im e  a n d . . . ( t h e i r )  l o c a l i t y ' . 4 Second ,  a l t h o u g h  f o r e i g n  
i m m i g r a t i o n  was n e v e r  q u a n t i t a t i v e l y  i m p o r t a n t  t o  A u s t r a l i a  as  a 
w h o l e ,  i t s  r a t e  o f  growth d i d  ha ve  some i m p o r t a n t  r a m i f i c a t i o n s  i n  
t h e  m inds  o f  A u s t r a l i a ' s  p o l i c y  m a k e r s .  The F e r r y  Commission p o i n t e d  
o u t  t h a t  t h e  number o f  s o u t h e r n  E u r o p e a n s  a r r i v i n g  i n  A u s t r a l i a  
d u r i n g  t h e  t h i r t y  y e a r s  p r i o r  t o  1901 a v e r a g e d  150 p e r  annum, b u t  
' a t  t h e  3 0 t h  November l a s t  ( 1 9 2 4 ) ,  t h i s  r a t e  had  i n c r e a s e d  t o  6854
N a t i o n a l i t y
Cane G r o w e r s : H e r b e r t R i v e r D i s t r i c t
1920 1921 1922 1923 1924
B r i t i s h • 174 189 210 198 192
I t a l i a n 114 122 135 171 179
S p a n i s h 7 7 10 9 11
M a l t e s e - - - 3 4
J a p a n e s e 2 2 2 2 2
Kanaka 1 1 1 1 1
O t h e r  n a t i o n a l i t i e s - - 1 1 2
S o u r c e  ' A l i e n  I m m i g r a t i o n  C o m m i s s i o n ' , Q u e e n s l a n d  P a r l i a m e n t a r y  
P a p e r s , 1925,  p . 4 6 .
2 Nor  were  t h e s e  ' m i g r a t o r y  w o r k e r s ' ,  i . e .  t h e y  d i d  n o t  d i s p e r s e  a f t e r  
t h e  s e a s o n  t o  homes e l s e w h e r e  i n  t h e  s t a t e  o r  Commonwealth,  as  t h e  
B r i t i s h  c u t t e r s  d i d ,  b u t  r e m a in e d  i n  t h e  d i s t r i c t .  See F e r r y  
Com m iss ion ,  ' A l i e n  I m m i g r a t i o n  C o m m i s s i o n ' , Q u e e n s l a n d  
P a r l i a m e n t a r y  P a p e r s , 1925,  p . 4 8 .
3 The G reeks  i n  t h e  B a b inda  d i s t r i c t  were a c c u s e d  o f  a p e n c h a n t  f o r  
c a r d  p l a y i n g  i n  ' c l u b s '  which  i n  e f f e c t  were  ' a  v e r y  d i r t y  c l a s s  
o f  b o a r d i n g  h o u s e '  and o f  ' s l y  g r o g  s e l l i n g ' .
4 I b i d .  p . 2 4 .
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p e r  a n n u m ' . 1 Now t h i s  e x p o n e n t i a l  g rowth  i f  unc h e ck e d  would  a l t e r ,  
i t  was f e l t ,  t h e  r a c i a l  c h a r a c t e r  o f  A u s t r a l i a ’ s p o p u l a t i o n .  The 
1921 c e n su s  showed t h e  p e r  c e n t  o f  B r i t i s h  n a t i ° n a l s  a s  98 .7  o f  
m a l e s ,  99 .7  o f  f e m a l e s ,  and  t h e  p r o p o r t i o n  o f  p e r s o n s  n o t  b o r n  i n  
A u s t r a l i a  o r  o t h e r  B r i t i s h  c o u n t r i e s  as  l e s s  t h a n  2 p e r  c e n t .  The 
p r o p o r t i o n  owing a l l e g i a n c e  t o  f o r e i g n  c o u n t r i e s  was a b o u t  1 p e r  
c e n t . 2 3 The v iew  a d o p t e d  by  p o l i c y  makers  was t h a t  t h e  B r i t i s h  
c o n t e n t  s h o u l d  n o t  be a l l o w e d  t o  drop be low 98 p e r  c e n t .
Thus a l t h o u g h  f o r e i g n  i m m i g r a t i o n  n e v e r  s i g n i f i c a n t l y  
c o n t r i b u t e d  to  A u s t r a l i a ' s  p o p u l a t i o n  n o r  l a b o u r  f o r c e  g r o w t h ,  i t s  
g e o g r a p h i c  p e c u l i a r i t i e s ,  and t h e  t h r e a t e n i n g  r a t e  o f  i n c r e a s e  o f  
S o u t h e r n  E u rope ans  i n  t h e  t w e n t i e s  may s t i l l  have  be e n  i m p o r t a n t  
i n  t h e  c o n t e x t  o f  p o l i c y  -  a  p o i n t  e x p l o r e d  f u r t h e r  i n  C h a p t e r  5 .
b)  B r i t i s h  movements
We have  s e e n  t h a t  t h e  ove rw he lm ing  b u l k  o f  t o t a l  o v e r s e a s  
f l o w s  c o m p r i se d  movements t o  and from B r i t i s h  c o u n t r i e s .  Columns 3 
and 8 o f  T a b l e  24 s e t  o u t  t h e  movements t o  and from a l l  B r i t i s h  
c o u n t r i e s ,  and columns 1,  2 ,  6 ,  7 c h r o n i c l e  movements f o r  t h e  two 
most  i m p o r t a n t  o f  t h e s e ,  t h e  U n i t e d  Kingdom and New Z e a l a n d .
T hroughou t  t h e  p r e w a r  p e r i o d ,  t h e s e  two c o u n t r i e s  n e v e r  
f u r n i s h e d  l e s s  t h a n  75 p e r  c e n t  o f  a l l  a r r i v a l s  f rom B r i t i s h  p o r t s ;  
i n  1912, 89 p e r  c e n t  o f  a l l  o v e r s e a s  B r i t i s h  n a t i o n a l s  a r r i v e d  from 
e i t h e r  UK o r  NZ p o r t s .  And i n  t h e  t w e n t i e s  t h e y  j o i n t l y  a c c o u n t e d  
f o r  a bou t  80 p e r  c e n t  o f  t h e  t o t a l  B r i t i s h  i n f l o w .  S i m i l a r l y  most  
B r i t i s h  d e p a r t u r e s  f rom A u s t r a l i a  were  r e t u r n i n g  to  e i t h e r  t h e  
U n i t e d  Kingdom o r  New Z e a l a n d ,  t h e  combined p r o p o r t i o n  v a r y i n g  
b e tw een  72 and 76 p e r  c e n t  i n  t h e  y e a r s  f rom F e d e r a t i o n  t o  t h e  
d e p r e s s i o n .
1 I b i d .  p . 3 2 .
2 See v a r i o u s  s e c t i o n s  o f  t h e  Commonwealth C e nsus ,  S t a t i s t i c i a n ’ s 
R e p o r t , 1921,  o p . c i t .
3 A l though  i t  was n o t  a lw a y s  c l e a r  w h e t h e r  t h i s  c o n t e n t  was d e f i n e d  
i n  te rm s  o f  a l l e g i a n c e  ( i n c l u d i n g  n a t u r a l i s a t i o n  and b i r t h s  t o  
n a t u r a l i s e d  A u s t r a l i a n s ) ,  o r  more s i m p l y ,  t o  B r i t i s h  b o r a .  
R e f e r e n c e  t o  ’ 98 p e r  c e n t  B r i t i s h ’ as  a p o l i c y  i s  made i n  
c o r r e s p o n d e n c e  b e tw e e n  t h e  P r im e  M i n i s t e r  (Bruce)  and t h e  B r i t i s h  
S e c r e t a r y  o f  S t a t e ,  P r im e  M i n i s t e r s  D e p a r tm e n t ,  C o r r e s p o n d e n c e  
F i l e ,  Commonwealth A r c h i v e s  O f f i c e , A458 P.  156/1 P a r t  I I I .
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Not o n l y  was m i g r a t i o n  from ' o t h e r  B r i t i s h '  c o u n t r i e s  
i n s i g n i f i c a n t ,  b u t  no one o f  t h e s e  c o u n t r i e s  a c c o u n t e d  f o r  much o f  
t h e  r e s i d u a l  ( s e e  Appendix  3 . A . 1 ) .  One q u e s t i o n  w h ich  a r i s e s  and 
o f  r e l e v a n c e  t o  any s tu d y  o f  UK m i g r a t i o n  i s  why t h i s  was so? In  
p a r t i c u l a r ,  why d i d  A u s t r a l i a n  p a r l i a m e n t s  who were  o u t l a y i n g  
p u b l i c  f unds  t o  a t t r a c t  UK r e s i d e n t s ,  and i n  t h e  t w e n t i e s  were 
d i s p l a y i n g  a l a r m  a t  t h e  r a t e  o f  a r r i v a l s  o f  f o r e i g n e r s ,  n o t  i n d u c e  
( s e d u c e ? )  g r e a t e r  f lo w s  from t h e s e  ' o t h e r  B r i t i s h '  c o u n t r i e s ?
Two c o n s i d e r a t i o n s  seem p e r t i n e n t .  F i r s t ,  a p o l i t i c a l  
c a t c h c a l l  o f  t h e  p e r i o d  which  was g i v e n  s u b s t a n c e  by t h e  so c a l l e d  
' d i c t a t i o n  t e s t ' ,  was the  m a i n t e n a n c e  o f  a 'W h i t e  A u s t r a l i a ' .
And t h e  r e s e r v o i r  o f  w h i t e  B r i t i s h  n a t i o n a l s  i n  I n d i a / C e y l o n ,  t h e  
S t r a i t s  S e t t l e m e n t  and Hongkong was e x c e e d i n g l y  s h a l l o w .  The 
V i c t o r i a n  governm ent  i n  t h e  t w e n t i e s  d i d ,  f o r  i n s t a n c e ,  a t t e m p t  to  
t a p  t h e  I n d i a  m a r k e t ,  b u t  s u c c e e d e d  o n l y  i n  a t t r a c t i n g  a bou t  a s c o r e  
o f  e x - I n d i a  r e g i m e n t  o f f i c e r s . 1 *V Second ,  Canada  was t h e  o n l y  w h i t e  
B r i t i s h  Dominion among t h i s  r e s i d u a l  group o f  ' o t h e r  B r i t i s h '  
c o u n t r i e s  w i t h  a l a r g e  w h i t e  p o p u l a t i o n  b a s e .  High p e r  c a p i t a  
income and economic  o p p o r t u n i t i e s  h o w e v e r ,  made i t  d i s t i n c t l y  a 
r i v a l ,  and n o t  a s o u r c e  o f  B r i t i s h  m i g r a t i o n .  The e x e r c i s e  f o r  
A u s t r a l i a n  go v e rn m e n ts  i n  f a c t  became one o f  how t o  d i v e r t  some o f  
t h e  UK e m i g r a n t  f low  away from Canada and t o  o u r  s h o r e s ,  Cogh lan ,  
f o r  i n s t a n c e ,  s u r m i s i n g  t h a t  t h e  p r im e  method  ' i s  t o  a f f o r d  a s s i s t e d
o
p a s s a g e s  o r  r e d u c e d  f a r e s .  I n  summary, t h e  b a s e  p o p u l a t i o n  of  
w h i t e  c o l o n i a l s  i n  t h e s e  c o u n t r i e s  was e i t h e r  s m a l l  o r  e l s e ,  as i n  
t h e  i n s t a n c e  o f  Canada ,  t h e  r e l a t i o n s h i p  w i t h  A u s t r a l i a  was one o f  
a c o m p e t i t o r  f o r  and n o t  a s o u r c e  o f  B r i t i s h  i m m i g r a n t s .
But on t h i s  i n t e r p r e t a t i o n ,  how can  t h e  s u b s t a n t i a l  movement 
o f  p e o p l e  b e tw e e n  A u s t r a l i a  and th e  n e i g h b o u r i n g  d o m in io n ,  New 
Z e a l a n d ,  be i n t e r p r e t e d ?  New Z e a la n d  was a k e e n  c o m p e t i t o r  f o r  UK 
i m m i g r a n t s ,  b u t  s i m u l t a n e o u s l y  a r r i v a l s  i n  A . u s t r a l i a  f rom New 
Z e a la n d  were a  l a r g e  p o r t i o n  o f  t o t a l  B r i t i s h  g r o s s  a r r i v a l s .
1 F u r t h e r m o r e ,  f rom o c c a s i o n a l  n e w s p a p e r  r e p o r t i n g  o f  s h i p  l i s t s ,
a r r i v a l s  and d e p a r t u r e s  f rom and to  t h e s e  e a s t e r n  and As ian
P r o t e c t o r a t e s  c e r t a i n l y  i n c l u d e d  many t o u r i s t s  on ' i n v i g o r a t i n g  
s e a  c r u i s e s '  and b u s i n e s s  men.
2 Memorandum by t h e  A g e n t s - G e n e r a l  ( t o  t h e  P r im e  M i n i s t e r )  on t h e  
Q u e s t i o n  o f  I m m i g r a t i o n ,  Commonwealth P a r l i a m e n t a r y  P a p e r s  1905
V 2 ,  p . 1 1 7 9 .
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For Australia as a whole, New Zealand arrivals on average amounted 
to about one half of the magnitude of UK arrivals, and indeed in the 
early years of the century, from 1902 to 1909, exceeded UK gross 
arrivals. In the case of overseas arrivals in NSW - Sydney being 
the main port of entry for New Zealanders - with the exception of 
1912-14 and 1920, the New Zealand inflow actually exceeded that 
from the UK.1
One thing the data reveal is that the ratio of arrivals to 
departures to New Zealand was much lower - typically around unity - 
than the corresponding ratio for UK gross flows - in the order of 
three to one. Consequently, the UK net contribution to Australia’s 
population-labour force growth, even in NSW, far exceeded New 
Zealand's contribution. One hypothesis suggested by this point 
is that the greater part of the New Zealand-Australian gross flows 
comprised temporary visitors; the near unity ratio of these gross 
flows could have been a reflection of tourists, businessmen and 
holidaying workers arriving and departing in the course of the 
same year. As explained earlier, the data chronicled in Table 24 
refer to total passenger movements, that is, 'pemanent', plus 
'temporary' arrivals and departures. But from the mid twenties 
the Commonwealth Bureau of Census and Statistics did publish 
separately data which permits us to make this distinction. Caution 
is of course needed in extrapolating the pre 1925 years. Generally, 
from Table 25, in the order of 80 per cent or more of the NZ flows 
consisted of temporary visitors.2 Thus one suspects that it was 
basically geographic propinquity, the cheapness of fares and 
comparatively high per capita incomes on both sides of the Tasman 
that fostered these short run movements. In conclusion then, the 
NZ-Australian movements exhibit a certain uniqueness. Their 
'temporary' nature and near zero net flows suggest minimal long term 
benefit to Australia, at least on the criteria of population and 
workforce growth. The country indeed looked upon by policy makers 
as the external source for augmenting Australia's population was the UK.
See Appendix 3.A.1, Table 6.
2 Assuming that only about one half of 'Australian Residents Returning' 
had been in NZ for less than twelve months, an assumption given 
credence by the proportions indicated in columns 5, 6 of Table 25.
It is admitted that errors likely exist in the data; recorders 
(customs officials) and travellers may have been uncertain as to 
what temporary versus permanent meant, and the latter may have 
subsequently changed their minds. But the point is that this
distortion would have had to have been enormously onesided and biased 
to change our conclusions greatly.
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c) United Kingdom movements
In what follows, my main purpose is now to delineate the features 
and contours of these UK movements. First I explore the contours of 
UK movements for Australia as a whole. Then, second, this aggregate 
picture is broken down to a state basis, the question asked of the 
state data being the extent to which the contours of the different 
states are in harmony with the story told by the aggregate series.
(i) Aggregate contours:
the Commonwealth
The gross and net arrivals in Australia from the UK are traced 
out in Figure 15. Also included are the total number of assisted 
immigrants.1 All three time series exhibit a fair degree of 
variability for the period from Federation to the depression. A 
marked acceleration of arrivals occurred towards the end of the 
first decade of this century, and the average annual inflow, measured 
either in gross or net terms, in the remaining years to WWI was 
higher than in the twenties. The contribution of UK migrants to 
Australia’s population growth reflected this pattern, Table 26.
Another feature depicted in Figure 15 is that about one half 
or more of the UK gross arrivals in Australia were directly 
assisted by governments. The costs of this assistance are dealt with 
in detail in Appendix 4.A.I. Assistance took the form of government 
contributions towards the cost of transfer, from temporary loans up 
to the payment of full fares. Contributions varied among classes of 
immigrants and over time. On average, the mean assisted fare was 
about one third to one half lower than the full (unassisted) fare.2 
Those eligible for government assistance were migrants ’nominated’ 
by friends and relatives resident in Australia (a minor number of 
these were, in fact, nominated by religious and charitable 
organisations), or migrants 'selected' by the governments principally
1 Appendix 3.A.1, Table 11.
2 Appendix 4.A.1 and Table 4 Appendix 8.A.2.
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Table 26: United Kingdom Migrants’ Contribution
to Australia’s Population Growth
Population
end of t change
Pcoo) Poo 0*1
growth
C0/^
change 
C CAT)
UK Migrants' 
Contribution
growth 
C Vc
to
cumulative
growth
pa dPA dPA/pA 4M /dP M /PA M /PAt t t t-1 t t t t-1 *t t-1
1900 3765.3
1901 3824.9 59.6 1.6 7.3 0.11 0.11
1902 3875.3 50.4 1.3 0.0 0.00 0.11
1903 3916.5 41.2 1.1 0.0 0.00 0.09
1904 3974.1 57.6 1.5 0.0 0.00 0.09
1905 4032.9 58.8 1.5 1.6 0.02 0.12
1906 4091.4 58.5 1.5 5.1 0.07 0.18
1907 4161.7 70.3 1.7 9.5 0.16 0.36
1908 4232.2 70.4 1.7 13.3 0.22 0.56
1909 4323.9 91.7 2.2 19.1 0.41 0.97
1910 4425.0 101.1 2.3 25.1 0.59 1.53
1911 4573.7 148.7 3.4 36.8 1.29 2.73
1912 4746.5 172.8 3.8 41.1 1.49 4.20
1913 4893.7 147.2 3.1 36.2 1.12 5.17
1914 4971.8 78.1 1.6 25.5 0.41 5.42
1919 5247.0
1920 5346.2 99.2 1.9 22.9 0.43 0.43
1921 5510.9 164.7 3.1 13.3 0.40 0.84
1922 5637.2 126.3 2.3 23.6 0.54 1.35
1923 5755.9 123.2 2.2 24.6 0.54 1.86
1924 5882.0 126.1 2.2 23.2 0.51 2.33
1925 6003.0 121.0 2.1 24.9 0.51 2.79
1926 6124.0 121.0 2.0 28.0 0.56 3.30
1927 6251.0 127.0 2.1 26.2 0.54 3.70
1928 6355.7 104.7 1.6 20.5 0.34 4.05
1929 6436.2 80.5 1.3 10.6 0.14 4.12
1930 6500.7 64.5 1.0 -10.2 -0.10 3.96
Symbols: P = population, M = UK net transfers , A = Australia,
t = time.
t-1
M /PA n = 1  M. /pA -I + i M /PA*t t-1 1=0 1 t-1 t t-1
For the prewar period the contributions are cumulated from 1901, viz., 
i = 0 is 1901, for the postwar period the contributions are cumulated 
from 1920, viz., i = 0 is 1920.
Source: David Pope, 'The Contribution of UK Migrants to
Australia’s Population, Employment and Economic 
Growth: Federation to the Depression’, forthcoming
in Australian Economic Papers.
- 117 -
f a rm  w o r k e r s ,  farm l a d s  and young g i r l s  f o r  d o m e s t i c  s e r v i c e .  Of 
t h e s e  two s y s t e m s ,  t h e  n o m i n a t i o n  s y s t e m  was by f a r  t h e  more 
i m p o r t a n t  a c c o u n t i n g  f o r ,  on a v e r a g e ,  65 -70  p e r  c e n t  of  a l l  t h o s e  
a s s i s t e d .  B e f o re  t h e  war  a s s i s t e d  i m m i g r a t i o n  was e n t i r e l y  t h e  
r e s p o n s i b i l i t y  o f  t h e  s e v e r a l  A u s t r a l i a n  s t a t e s .  A f t e r  t h e  war  t h e  
Commonwealth assumed t h e  c o s t s  and f o l l o w i n g  t h e  Empire  S e t t l e m e n t  
Act  o f  1922 s h a r e d  e x p e n d i t u r e s  so i n c u r r e d  w i t h  t h e  UK g o v e rn m e n t .
F o r  t h r e e  y e a r s  f o l l o w i n g  t h e  war  t h e  UK government  a l s o  g r a n t e d  ' f r e e  
p a s s a g e s '  t o  e x s e r v i c e  p e r s o n n e l  and t h e i r  f a m i l i e s  who had  b e e n  
a p p ro v e d  as  ' n o m i n a t e d '  o r  ' s e l e c t e d '  im m ig r a n t s  by t h e  A u s t r a l i a n  
s t a t e s .
R e t u r n i n g  t o  F i g u r e  15 two f u r t h e r  c h a r a c t e r i s t i c s  can  be
n o t e d .  F i r s t ,  t h e r e  was a r e m a r k a b l y  c l o s e  c o r r e l a t i o n  b e tw e e n  g r o s s
and n e t  movements .  T h i s  means t h a t  g r o s s  o u t f l o w s  t o  the  UK were
f a i r l y  i n v a r i a n t  o v e r  t i m e .  S e c o n d ,  t h e  r a t i o  o f  g r o s s  d e p a r t u r e s
t o  a r r i v a l s  was c o r r e s p o n d i n g l y  h i g h ,  wh ich  i m p l i e s  a h i g h  p r o p o r t i o n
of  p e rm a n e n t  a r r i v a l s  i n  t h e  UK g r o s s  i n f l o w .  From T a b le  25 i t  can
available ror
be s e e n  t h a t  i n  t h e  y e a r s  f o r  w h ich  d a t a  a r e  Aus t r a l i a  1 9 2 5 - 3 0 ,  t h e  
a v e r a g e  p r o p o r t i o n  o f  p e r m a n e n t  t o  t o t a l  UK a r r i v a l s  was i n d e e d  h i g h .
To sum up t h e  a g g r e g a t e  c o n t o u r s :  t h e r e  was a c o n s i d e r a b l e  
d e g r e e  o f  v a r i a b i l i t y  t h r o u g h  t h e  p e r i o d  as  a w h o l e ,  though  t h e  mean 
l e v e l  o f  i m m i g r a t i o n  d u r i n g  t h e  t w e n t i e s  n e v e r  a t t a i n e d  t h e  pe a k  
l e v e l s  o f  1911 -13 .  A s s i s t e d  a r r i v a l s  t y p i c a l l y  a c c o u n t e d  f o r  more 
t h a n  one h a l f  o f  t h e  g r o s s  i n f l o w  and most  o f  t h e s e  had  b e e n  
n o m in a t e d  by f r i e n d s  and r e l a t i v e s  r e s i d e n t  i n  A u s t r a l i a .  F i n a l l y ,  
t h r o u g h o u t  t h e  p e r i o d ,  g r o s s  and n e t  i n f l o w s  were h i g h l y  c o r r e l a t e d  
and t h e  r a t i o  o f  g r o s s  t o  n e t  a r r i v a l s  was e x t r e m e l y  h i g h .
How c l o s e l y  do t h e  i n d i v i d u a l  s t a t e s  match t h i s  b r o a d  
a g g r e g a t e  p i c t u r e ?
( i i )  D i s a g g r e g a t e  c o n t o u r s :
t h e  A u s t r a l i a n  s t a t e s
I  have  s t r e s s e d  t h a t  d a t a  o f  UK p a s s e n g e r  movements i n  and o u t  
o f  t h e  A u s t r a l i a n  s t a t e s  a r e  f a r  more s u s p e c t  t h a n  t h o s e  f o r  t h e  
Commonwealth as  a  w h o l e ,  t h e  p r i n c i p a l  s o u r c e  o f  e r r o r  b e i n g  t h a t  
r e c o r d e d  movements a t  p o r t s  d i d  n o t  n e c e s s a r i l y  r e v e a l  t h e  u l t i m a t e  
o r i g i n  and d e s t i n a t i o n  o f  p a s s e n g e r s .  An im m ig ra n t  c o u ld  d i s e m b a r k  
i n  M e lbou rne ,  f o r  i n s t a n c e ,  t h e n  c o n t i n u e  h i s  j o u r n e y  t o  A d e l a i d e ,
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Sydney o r  B r i s b a n e  by l a n d .  T h i s  would  r e s u l t  i n  h i s  b e i n g  c o u n t e d  
as  a  d o m e s t i c  i n t e r s t a t e  t r a v e l l e r ,  n o t  as  a UK a r r i v a l  i n  t h e  s t a t e  
f o r  wh ich  he was a c t u a l l y  d e s t i n e d .  Hence t h e  most t h a t  can be  e x p e c t e d  
from t h e  d a t a ,  i s  t h a t  t h e y  t r a c e  o u t  t h e  b r o a d e s t  o f  c o n t o u r s  and 
p r o v i d e  a n s w e rs  t o  t h e  most  g e n e r a l  o f  q u e s t i o n s .
I n  t h i s  r e g a r d ,  where  d i d  m os t  m i g r a n t s  d i se m b a rk  and d e p a r t  
from? And how p l a u s i b l e  a r e  t h e s e  as  u l t i m a t e  p o r t s  o f  a r r i v a l  and 
d e p a r t u r e ?  F u r t h e r ,  were t h e r e  marked  d i f f e r e n c e s  i n  p a t t e r n s  
( s h a r e s )  o f  a s s i s t e d  m i g r a t i o n  b e tw e e n  s t a t e s ?  F i n a l l y ,  on t h e  b a s i s  
o f  t h e  d a t a  f o r  i n d i v i d u a l  s t a t e s ,  as  r e c o r d e d ,  were  t h e  movements 
s i m i l a r  o r  t o t a l l y  d i s s i m i l a r  among t h e  s e v e r a l  s t a t e s ?  These  a r e  
b r i e f l y  c a n v a s s e d  be low.
F i g u r e  16 d e p i c t s  t h e  r e l a t i v e  s t a t e  s h a r e s  o f  g r o s s  UK 
movements  f o r  p r e  and p o s t w a r  y e a r s .  No d a t a  a r e  a v a i l a b l e  o f  UK 
movements i n t o  and ou t  o f  Tasm an ia  a f t e r  1907;  R i n  t h e  p i e  d i a g r a m  
r e p r e s e n t s  a ' r e s i d u a l '  i . e .  t h e  i m p l i e d  Tasmanian s h a r e  p l u s  r o u n d i n g  
e r r o r s .  From t h e  d i a g r a m ,  t h e  two most  p o p u lo u s  s t a t e s ,  V i c t o r i a  and 
NSW, a c c o u n t e d  f o r  a b o u t  two t h i r d s  o f  UK a r r i v a l s  b e f o r e  t h e  war  and 
an e ven  l a r g e r  s h a r e  i n  t h e  t w e n t i e s  -  V i c t o r i a  i n c r e a s i n g  i t s  s h a r e  
q u i t e  c o n s i d e r a b l y  i n  t h i s  d e c a d e .  And t h e  s h a r e  o f  t h e s e  two s t a t e s  
i n  t h e  t o t a l  UK o u t f l o w  was v e r y  r o u g h l y  i n  p r o p o r t i o n  to  t h e i r  s h a r e s  
o f  t h e  UK i n f l o w .  Of t h e  l e s s  p o p u l a t e d  s t a t e s ,  WA a t t r a c t e d  a b o u t  
one h a l f  as  many as  V i c t o r i a  o b t a i n e d  and one t h i r d  t h e  numbers  
a r r i v i n g  i n  NSW. Q u e e ns la nd  on a v e r a g e  o b t a i n e d  a s l i g h t l y  s m a l l e r  
s h a r e  o f  UK g r o s s  f low s  t h a n  d i d  WA. I n  t e rm s  o f  mean g r o s s  f l o w s ,  
Sou th  A u s t r a l i a  was l e a s t  i m p o r t a n t  o f  t h e  m a i n la n d  s t a t e s ,  i t s  
s h a r e  o f  b o t h  t o t a l  UK a r r i v a l s  and d e p a r t u r e s  a l t e r i n g  l i t t l e  f rom 
7 p e r  c e n t .  The b r o a d  p a t t e r n  t h u s  i s  d i s t i n g u i s h a b l e ,  and a l s o  
p l a u s i b l e .  Most m i g r a n t s  a r r i v e d  i n  t h e  h e a v i l y  p o p u l a t e d  i n d u s t r i a l  
and u r b a n i s e d  s t a t e s  o f  NSW and V i c t o r i a  -  s p e c i f i c a l l y  i n  Sydney and 
M e lb o u rn e .  These  l o c a t i o n s  most  c l o s e l y  a p p r o x i m a t e d  m i g r a n t s '  
t r a d i t i o n a l  e n v i r o n m e n t .  And, I  w i l l  a r g u e  l a t e r ,  t h e  n o m i n a t i o n  
s y s t e m ,  whereby  A u s t r a l i a n  r e s i d e n t s  c o u l d  no m in a te  f r i e n d s  and 
r e l a t i v e s  i n  t h e  UK f o r  s u b s i d i s e d  p a s s a g e s ,  r e i n f o r c e d  t h i s  
g e o g r a p h i c  and u rb an  s l a n t .
A l th o u g h  t h e  b u l k  o f  a r r i v a l s ,  b o t h  a s s i s t e d  and u n a s s i s t e d ,  
l a n d e d  i n  t h e  p o p u l a t e d  c i t i e s  on A u s t r a l i a ' s  s o u t h - e a s t e r n  s e a b o a r d ,  
t h e  r a t i o  o f  a s s i s t e d  t o  u n a s s i s t e d  was l o w e r  f o r  t h e s e  s t a t e s  t h a n
-119
F i g u r e  16:  S t a t e  S h a r e s  o f  U n i t e d  Ki ngdom M i g r a t i o n
Mean G r o s s  I n f l o w ,  1 9 0 3 - 1 4  Mean G r o s s  I n f l o w ,  1 9 2 0 - 3 0
New S o u t h  W a l e s
. 41
. 0 8 / SA
R= . 0 1
New S o u t h  Wa l e s  
. 4 4
V i c t o r i a
. 23
. 0 6  /R
Mean G r o s s  O u t f l o w ,  1 9 0 3 - 1 4  Mean G r o s s  O u t f l o w ,  1 9 2 0 - 3 0
New S o u t h  Wa l e s
V i c t o r i a
. 2 3
Qld/  SA
R = . 0 1
New S o u t h  Wa l e s  
. 4 6
V i c t o r i a
R=. 01
S o u r c e :  A p p e n d i x  3 . A . I . ,  T a b l e s  5 - 1 0 .
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i n  t h e  c a s e  o f  t h e  l e s s  p o p u l a t e d  r u r a l  s t a t e s .  T h i s  i s  p a r t i c u l a r l y  
t r u e  o f  WA and Q u e e n s l a n d ,  which  i m p l i e s  somewhat  o f  a g r e a t e r  
f i n a n c i a l  e f f o r t  on t h e i r  p a r t ,  p e r  u n i t  o f  g r o s s  i n f l o w .
T a b l e  27 : P r o p o r t i o n  o f  A r r i v a l s  R e c e i v i n g  
S u b s i d i s e d  P a s s a g e s
NSW V i c t o r i a Q u e e n s la n d W e s te rnA u s t r a l i a
South
A u s t r a l i a
Weigh ted
Average
P r e w a r  .35 .54 .78 .61
*
.31 .50
P o s t w a r  .45 .50 .65 .68 .49 .56
N o t e :  P r e w a r  c o v e r s  1910-14 -  t h e  p e r i o d  o f  marked  a c c e l e r a t i o n  i n
t h e  i n f l o w ;  P o s t w a r  c o v e r s  t h e  y e a r s  o f  Em pire  S e t t l e m e n t ,
1922-29 .  D i s a g g r e g a t e  d a t a  a r e  u n a v a i l a b l e  f o r  Tasman ia .
* 1911-14 .
S o u r c e : F o r  g r o s s  a r r i v a l s  s e e  T a b le  24.  Fo r  a s s i s t e d  a r r i v a l s ,  s e e  
Append ix  3 . A . 1 ,  Tab le  11.
F i n a l l y ,  how s i m i l a r  were  UK movements i n  and o u t  o f  t h e  s e v e r a l  
s t a t e s ?  Does t h e  UK-Commonwealth g r o s s  i n f l o w  s e r i e s  r e p r e s e n t  a 
c o m p l e t e  p o l y g l o t  o f  u n l i k e  s t a t e  s e r i e s ?  The a n s w e r  i s  a c a u t i o u s  no.  
The d a t a  and g r a p h i c a l  movements a r e  g i v e n  i n  A ppendix  3 . A . 1 ,  T a b le s  
5 - 1 0 ,  F i g u r e s  1 -5 .  The d a t a  d e p i c t  some d i f f e r e n c e s  i n  t h e  t i m i n g  o f  
t u r n i n g  p o i n t s ,  b u t  t h e  p a t t e r n  o f  a p r e w a r  p e a k  i n  a v e r a g e  l e v e l s ,  
f o l l o w e d  by lo w e r  mean l e v e l s  i n  t h e  t w e n t i e s ,  p r e v a i l s  s t r o n g l y .
And,  ch a n g es  i n  t h e  s e r i e s  a r e  g e n e r a l l y  h i g h l y  c o r r e l a t e d .  T a b l e  28 
p r o v i d e s  t h e  m a t r i x  o f  t h e s e  r e l a t i o n s .  From F i g u r e  16 NSW and 
V i c t o r i a  a c c o u n t e d  f o r  a b o u t  two t h i r d s  o f  t h e  A u s t r a l i a n  a g g r e g a t e ,  
and t h e  c o r r e l a t i o n  be tw e en  UK g r o s s  i n f l o w s  i n t o  t h e s e  two s t a t e s  was 
v e r y  h i g h ,  . 8 6 .  E x p e c t e d l y ,  t h e  c o e f f i c i e n t s  b e tw e e n  each  o f  t h e s e  
s t a t e s  and t h e  Commonwealth o r  A u s t r a l i a n  a g g r e g a t e  were  e x t r e m e l y  
h i g h :  t h e  c o r r e l a t i o n  be tw e en  UK g r o s s  a r r i v a l s  i n  V i c t o r i a  and i n  t h e  
Commonwealth was . 9 0 ,  and b e tw e e n  a r r i v a l s  i n  NSW and t h o s e  i n  t h e  
Commonwealth,  . 9 7 .  The w e a k e s t  r e l a t i o n s h i p  b e tw e e n  t h e  a g g r e g a t e  
p a t t e r n  and t h a t  o f  a s t a t e  was .78  -  b e tw een  t h e  UK-Commonwealth 
i n f l o w  and UK-Queensland i n f l o w .  I n  t h i s  r e g a r d  a n a l y s i s  o f  the  
a g g r e g a t e  UK-Commonwealth i n f l o w  wou ld  c a s t  l e a s t  l i g h t  on t h e  r e p o r t e d  
movements  i n  UK-Queensland  i m m i g r a t i o n .  I n d e e d ,  so  l o n g  as  t h e  
c o e f f i c i e n t s  a r e  l e s s  than  u n i t y ,  t h e n  i t  m ig h t  seem p r e f e r a b l e  
t o  s t u d y  t h e  UK f lo w s  i n t o  t h e  s e v e r a l  s t a t e s  s e p a r a t e l y .
But  t h i s  i s  n o t  p r a c t i c a b l e  i n  t e r m s  o f  t h e  t im e  r e q u i r e d  ( i n  e x p l o r i n g  
s e v e n  m odels  r a t h e r  t h a n  o n e ) . Nor i s  i t  w a r r a n t e d  i n  t e rm s  o f  t h e  d a t a  
p r o b le m s  p r e v i o u s l y  m e n t io n e d .  Some b r o a d  g e n e r a l i s a t i o n s  may be drawn
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from the disaggregate state data (for instance, most arrived in the two 
major eastern cities, and the pattern in arrivals was fairly similar), 
however, these data are not sufficiently reliable, in this writer's 
opinion, to support detailed regression analysis of the annual state series.
From the preceding description of the contours of UK-Australian 
inflows, four broad conclusions emerge, namely 
: variability in the time series;
: whilst the twenties do not compare unfavourably with the period 1901- 
14, they do with the inflow immediately before the war;
: assisted passages typically account for over one half of the total 
Commonwealth-UK gross inflow;
: the ratio of UK arrivals to departures is extremely high, 3:1, and 
a remarkably close correlation is apparent between net and gross 
movements.
The first three points suggest a mosaic of questions, the answers to
which are sought in subsequent chapters. What influences determined the
observed variability? Why did most migrants come when they did and why
were they wanted? And the third point makes it clear that a satisfactory
explanation to these issues cannot ignore the role of government
intervention in the flows and of passage subsidies.
There is, however, one question which must be settled first. Given
the constraints of space and time, should the subsequent inquiry focus
on gross or net inflows? The net inflow, which is the gross inflow minus
the gross outflow, amalgamates two groups, arrivals and departures.
Accordingly if different influences operated on arrivals and departures
and/or their behavioural responses were dissimilar, then net flows would
embody aggregation biases. This seems most likely. Table 25 indi ates
that the inflow was heavily weighted (with the exception of one year,
1930) towards permanent arrivals - that is, those who planned to reside
in Australia permanently. By contrast the greater bulk of departures were
tourists returning to the UK or Australian residents journeying to the UK
for a temporary period - not permanently departing. Another distinctive
feature of the outflow was its age distribution. The proportion of
departures over 45 years of age was on average about one third greater
lthan the proportion in the same age bracket among arrivals. Hence the
composite picture is that departures were typically older persons
temporarily leaving Australia (taking, perhaps, sojourns Home) while
From data in M. Keating, The Australian Workforce 1910-11 to 1960-61, 
Department of Economic History, ANU, 1973, p . 319 ; K.G. Bassavarjappa, 
Trends in Fertility in Australia 1911-1961, Ph.D., Demography 
Department, ANU, 1964, p.79.
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arrivals were more youthful, and ’migrants’ in the usual sense of the word. 
Accordingly, to amalgamate the gross inflow and outflow would be to create 
severe aggregation problems and it seems preferable to concentrate on 
gross rather than net inflows. This conclusion is reinforced when account 
is taken of the quality of the respective data series. As indicated in 
the opening pages of this chapter, data on gross arrivals are more reliable 
than those on the net inflow, since the latter incorporate the less 
accurate outflow series, ’adjusted’ as they were by statisticians.
Notwithstanding my focus on the gross inflow, any subsequent 
’explanation’ offered of variation in these flows will by and large apply 
also to the net flow. This may seem a curious statement to some readers. 
However, the matrix of Table 28 shows that the correlation between the two 
series was virtually perfect; correlation coefficients range between the 
values of .97 and .99. It follows from this that the gross outflow showed 
practically no variability. It was constant, so that the variability in 
the net inflow reflects the variability in gross arrivals. Further, not 
only was the outflow fairly invariant through time, but the ratio of 
arrivals to departures was extremely high (of the order, 3:1). Given the 
relatively small and constant nature of the outflow, variables that 
account for fluctuations in the gross inflow will also be those that 
account for the net fluctuations.
Even with my emphasis on gross UK arrivals into Australia as a whole, 
the question of 'aggregation bias’ in the series is not entirely dispatched. 
For exactly how homogeneous over time was the UK gross inflow to Australia? 
It is to the detailed characteristics of the gross UK-Australian inflow 
that the following section is directed.
Characteristics of the gross 
UK-Australian inflow1
The characteristics discussed below include the occupation, age 
and sex of UK immigrants, and also their country of residence within 
the UK. Australian sources of information on these characteristics 
are few2, patchy and scattered. I have tried to piece together 
a story using the UK Board of Trade records of the British outflow 
to Australia. However, the story is incomplete, the data being 
available only from 1912, and even after this time they are
1 Some of the data in this section are drawn from the author’s 
Master’s dissertation, ’Empire Migration: A Study of Emigration to 
Canada, Australia and New Zealand’, Monash University, 1968.
2 The only published Commonwealth data which relate to sex and age, 
for instance, refer to total inward movements i.e. inclusive of 
all overseas countries.
- 124-
i n c o n c l u s i v e  on f i n e  p o i n t s .  Th is  i s  p a r t i c u l a r l y  t r u e  o f  
m i g r a n t s ’ o c c u p a t i o n s ,  as  i t  i s  n o t  known w h e t h e r  t h e  r e c o r d s  
c a p t u r e  t h e  m i g r a n t ’ s p a s t  j o b  o r  h i s  p l a n n e d  o c c u p a t i o n  and w h e t h e r  
i f  t h e  l a t t e r ,  h i s  r e a l i s e d  e m p l o y m e n t .1 Again  a t  m o s t ,  we can  o n ly  
l o o k  f o r  t h e  v e r y  b r o a d e s t  of  c o n t o u r s .
a)  O c c u p a t i o n a l  c h a r a c t e r i s t i c s
One e x t r a  p r o b le m  w i t h  d a t a  o f  o c c u p a t i o n s  o f  UK i m m ig r a n t s  i s  
t h a t  governm en t  a s s i s t a n c e  programmes may have  e n c o u r a g e d  
f a l s i f i c a t i o n  o f  i n f o r m a t i o n .  Fo r  i n s t a n c e  t h e  Melbourne  Argus 
r e p o r t e d  t h a t ,
t h e  s u p e r i n t e n d e n t  i n  c h a rg e  o f  new s e t t l e r s  s a i d  i n  an 
i n t e r v i e w  y e s t e r d a y . . . I  am s o r r y  t o  s a y  t h a t  t h e r e  a r e  
i n s t a n c e s  where  e x s e r v i c e m e n  and t h e  nominee  s y s te m s  had  been  
a b u s e d .  To o b t a i n  t h e s e  p a s s a g e s  men and women have  d e c l a r e d  
t h a t  t h e y  a r e  w i l l i n g  to  u n d e r t a k e  fa rm  w o r k . . . b u t  once on t h e  
s h i p  t h e y  announced  e n t i r e l y  d i f f e r e n t  i n t e n t i o n s .  Only t h i s  
m orn ing  t h e r e  came to  me a man who i s  marked  as  a f a rm  w o r k e r  
f o r  V i c t o r i a .  He s a i d ' t o  me t h a t  he was r e t u r n i n g  to  
A d e l a i d e  i m m e d i a t e l y  as  he had o b t a i n e d  a p o s i t i o n  o f  foreman 
p a i n t e r  i n  t h a t  c i t y .  At F r e m a n t l e  s e v e r a l  men coming o u t  
f o r  f a rm  work w ere  r e a l l y  go ing  t o  c l e r i c a l  p o s i t i o n s  i n  
P e r t h .  Among d o m e s t i c  s e r v a n t s . . .  t h e r e  was no doub t  t h a t  i n  
c e r t a i n  c a s e s  t h e  p a s s e n g e r s  were making  u s e  o f  t h e  
p r i v i l e g e s  o f f e r e d . . . among t h e  d o m e s t i c  s e r v a n t s . . .were  
t o w n i e s .  Some o f  them e x p e c t e d  t o  t a k e  up s h o r t h a n d  and 
t y p i n g . 2
And from a n o t h e r  s o u r c e  i t  i s  known t h a t  a  NSW r e q u i s i t i o n  on t h e  
Commonwealth London o f f i c e  f o r  350 fa rm  w o r k e r s  i n  t h e  l a s t  q u a r t e r  
o f  1928 was met  w i t h  g e n e r a l  l a b o u r e r s ,  f i r e m e n ,  window c l e a n e r s ,  
m a l tm en ,  s o l d i e r s  and seamen,  b a k e r s ,  c l e r k s ,  c o t t o n  o p e r a t i v e s ,  
s h u n t e r s  and s c r e w e r s ;  none had  b a c k g ro u n d s  even  v a g u e l y  r e l a t e d  
t o  r u r a l  l i f e . 3
On t h e  o t h e r  h a n d ,  a l t h o u g h  t h e  d a t a  a r e  b i a s e d ,  one p a r t i c u l a r  
and i n t e r e s t i n g  f e a t u r e  i s  c l e a r l y  d i s t i n g u i s h a b l e  -  and i t  i s  even
1 The i n t e n t i o n  o f  t h e  Board was t o  a s c e r t a i n  m i g r a n t s ’ p a s t  
e m p loym e n t .
2 A r g u s , F e b r u a r y  11,  1922.
3 D e pa r tm en t  o f  t h e  I n t e r i o r .  C o r r e s p o n d e n c e  f i l e ,  a n n u a l  s i n g l e  
number s e r i e s :  ’ F i l e  No.1 .  S t a t e  R e q u s i t i o n s ,  NSW’ , 1929-30 .  
Commonwealth A r c h i v e s  O f f i c e :  CRS A l , i t e m  3 2 /7 1 5 9 .
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more p r o n o u n c e d  b e c a u s e  o f  t h e  b i a s  i n  t h e  d a t a .  T a b l e  29 s e t s  o u t  
t h e  p e r c e n t a g e  d i s t r i b u t i o n  o f  o c c u p a t i o n s  o f  a d u l t  male  and f em a le  
UK d e p a r t u r e s  f o r  A u s t r a l i a .  Dur ing  t h e  p e r i o d  and e s p e c i a l l y  i n  
t h e  t w e n t i e s ,  em phas i s  was o f t e n  g i v e n  t o  r u r a l  d e v e lopm en t  i n  
p o l i c y  s p e e c h e s .  And an i m p o r t a n t  a s p e c t  o f  t h e  programme ( a t  
l e a s t  f o r  H u g h e s ) ,  was s e t t l i n g  B r i t i s h  i m m i g r a n t s  on t h e  l a n d .
Now my p r e v i o u s  comments s u g g e s t  t h a t  t h e  number c l a i m i n g  t o  be 
a g r i c u l t u r a l i s t s  i s  b i a s e d  upwards i n  T a b l e  29.  But  even s o ,  among 
m ale  UK e m i g r a n t s  t o  A u s t r a l i a ,  t h e  most  p r o m i n e n t  group was t h e  
s k i l l e d  t r a d e s  c a t e g o r y ,  t h i s  c o m p r i s i n g  a b o u t  one t h i r d  o f  a d u l t  
e m i g r a n t s ,  b o t h  i m m e d i a t e l y  b e f o r e  and a l s o  a f t e r  WWI. U n s k i l l e d  
l a b o u r  amounted t o  a b o u t  a n o t h e r  10 p e r  c e n t  o f  t h i s  movement b e f o r e  
t h e  w a r ,  and t h e r e a f t e r  5 p e r  c e n t ,  b u t  p a r t  o f  t h e  f a l l  may be 
p r e s u m e d  due t o  t h e  new c l a s s i f i c a t i o n  ’ t r a n s p o r t  w o r k e r s ’ f rom  1921. 
E m i g r a n t s  so c l a s s i f i e d  c o m pr i se d  a f u r t h e r  10 p e r  c e n t  o f  a d u l t  
m a l e s .  Thus t h e  p r o p o r t i o n  i n  a g r i c u l t u r e ,  d e s p i t e  b e i n g  i n f l a t e d ,  
was n o t  t h e  dom in an t  p a r t  o f  t h e  i n f l o w ,  and i n d e e d  a l s o  seems l i k e l y  
t o  have  f a l l e n  i n  t h e  t w e n t i e s  -  f rom p e r h a p s  30 p e r  c e n t  p r e w a r ,  
down t o  20 p e r  c e n t .  The s t o r y  wh ich  b e g i n s  t o  emerge  t h e n  i s  t h a t  
t h e  b u l k  o f  a r r i v a l s  f rom t h e  UK d i s e m b a r k e d  a t  M elb ourne  o r  Sydney 
and m o s t l y  were  n o t  h e a d i n g  f o r  work i n  a g r i c u l t u r e ,  b u t  u r b a n  b a s e d  
s k i l l e d - c u m - s e m i  s k i l l e d  o c c u p a t i o n s .
Among f em a le  UK e m i g r a n t s  to  A u s t r a l i a ,  h o u s e w i v e s  fo rmed t h e  
m a j o r i t y .  T h i s  c l a s s i f i c a t i o n  was o n l y  i n t r o d u c e d  from 1921 b u t  i t  
seems r e a s o n a b l e  to  presume t h a t  t h e  ' i l l  d e f i n e d '  c a t e g o r y  i n  p r e w a r  
y e a r s  were  h o u s e w i v e s .  And on a v e r a g e  r o u g h l y  a b o u t  one h a l f  o f  
t h e  f e m a le  movement were  m a r r i e d  non  w o r k in g  w i v e s .  Of w o r k in g  a d u l t  
f e m a l e s ,  even  b e a r i n g  i n  mind t h e  b i a s e s  i n h e r e n t  i n  t h e  d a t a 1 , 
d o m e s t i c  s e r v a n t s  were  t h e  dom inan t  p a r t ,  and  t h e r e  a p p e a r s  t o  have 
b e e n  some i n c r e a s e  i n  t h e  p r o p o r t i o n  o f  d o m e s t i c s  i n  t h e  l a t e r  
t w e n t i e s ,  t hough  n o t  i n  t h e i r  a b s o l u t e  n u m ber s .  Of t h e  o t h e r  c o h o r t s  
l i t t l e  can  be  g l e a n e d .  P r o b a b l y  some o f  t h e  ’ C l o t h i n g  and A l l i e d  
F i e l d s ’ a f t e r  WWI were  more a c c u r a t e l y  c a t e g o r i s e d  u n d e r  ' P r o f e s s i o n a l -  
C o m m erc ia l '  , a l t h o u g h  w h a t e v e r  a d j u s t m e n t s  a r e  made,  t h e s e  g ro u p s  as
l T h e re  were  ' t o w n i e  t y p i s t s '  f o r  i n s t a n c e ,  p a s s i n g  as  d o m e s t i c s .
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w hole  w ere  n e v e r  a  v e ry  i m p o r ta n t  p a r t  o f  th e  fem a le  o u t f lo w  to  
A u s t r a l i a .
b) C o n ju g a l ,  age and 
s e x  p a t t e r n s
A n o th e r  f e a t u r e  o f  th e  c o m p o s i te  p i c t u r e  o f  UK im m ig ra n ts  i s  
t h a t  th e  b u lk  o f  th e  movement co m p rised  f a m i l i e s .  From th e  
p r e c e d in g  T a b le ,  o v e r  one h a l f  o f  a d u l t  fem a le s  gave as t h e i r  
o c c u p a t i o n ,  'h o u s e w i f e ’ . And as  I  have  a rg u e d ,  i t  i s  r e a s o n a b le  to  
presum e t h a t  p r i o r  to  th e  i n t r o d u c t i o n  o f  t h i s  c a te g o r y  i n  th e  Board 
o f  T rade  s c h e d u le s  i n  1921, t h e  m a j o r i t y  o f  ' n o t  s t a t e d '  (which 
c o m p r ise d  a b o u t  60 p e r  c e n t  o f  a d u l t  fe m a le s )  w ere  i n  f a c t  h o u se w iv e s .  
The m a j o r i t y  o f  t h e s e ,  p l u s  p resu m a b ly  some m a r r i e d  women i n  
com m erc ia l  o c c u p a t io n s ,  can be r e c k o n e d  to  be t h e  s p o u s e s  o f  a 
c o r r e s p o n d in g  number o f  m ales  and th e  p a r e n t s  o f  t h e  m a j o r i t y  o f  
e m ig r a n t s  aged l e s s  th a n  17 y e a r s ,  o r  a t  l e a s t  l e s s  th a n  12 y e a r s  o f  
ag e .  F a m i l i e s  so d e f in e d  co m p rised  ro u g h ly  two t h i r d s  to  t h r e e  
q u a r t e r s  o f  t h e  UK o u t f lo w  to  A u s t r a l i a .  An a s s o c i a t e d  c h a r a c t e r i s t i c  
o f  t h i s  f a m i ly  m i g r a t i o n  t o  A u s t r a l i a  was i t s  y o u t h f u l n e s s .  From 
T a b le  30 , n in e  t e n t h s  o f  e m ig r a n t s  em bark ing  f o r  A u s t r a l i a  were 
u n d e r  46 y e a r s .
C e r t a i n  d i f f e r e n c e s  i n  t h e  s e x  r a t i o s  o f  age g ro u p s  m ig h t  be 
n o t e d .  (The s e x  r a t i o  o f  m ales  p e r  100 f e m a le s ,  i s  i d e n t i c a l  to  th e  
r a t i o  o f  th e  p r o p o r t i o n  of m ales  i n  any group to  t h e  p r o p o r t i o n  o f  
f e m a le s  i n  t h a t  same age group m u l t i p l i e d  by 100 .)  Among t h o s e  u n d e r  
18 y e a r s  o f  a g e ,  th e  12-17 age group e x h i b i t s  a  h i g h e r  r a t i o  o f  m ales 
to  fe m a le s  th a n  among th o s e  u n d e r  12 y e a r s  o f  a g e ,  e s p e c i a l l y  i n
i;
t h e  t w e n t i e s .  I n s t i t u t i o n a l  f a c t o r s  may have  b een  i m p o r t a n t .
F o l lo w in g  th e  Empire S e t t l e m e n t  Act 1922, ch u rch  g roups  and 
c h a r i t i e s ,  f o r  i n s t a n c e  t h e  S a l v a t i o n  Army, B am ado  Homes and 
F a i r b r i d g e  Farm, w ere  e n c o u ra g e d  to  s p o n s o r  th e  e m i g r a t io n  to  
A u s t r a l i a  o f  young boys from  o rp h an a g e s  and London slum s f o r  
t r a i n i n g  a t  fa rm  s c h o o l s . 1 The numbers in v o lv e d  were n o t  g r e a t
1 E ncou raged  by s t a t e  s u b s i d i e s  to  t h e s e  o r g a n i s a t i o n s  u n d e r  
t h e  Empire S e t t l e m e n t  Act and by a s s i s t e d  p a s s a g e s  o f f e r e d  
u n d e r  t h e  A c t .  See Appendix  4 . A .1.
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b u t  th ey  w ere  p ro b a b ly  enough to  change th e  s e x  r a t i o  o f  t h i s  age 
g roup  away from ap p ro x im ate  b a l a n c e . 1 The o t h e r  d iv e r g e n c e  
i s  be tw een  th e  18-30 and 31-45 age g ro u p s .  In  th e  i n s t a n c e  of  th e  
l a t t e r ,  t h e  a v e ra g e  r a t i o  was a p p ro x im a te ly  b a la n c e d  ( i e  100) w h i l s t  
i n  th e  fo rm e r  and younger  group th e  r a t i o  was h i g h e r  -  men 
ou tnum bered  women. A p o s s i b l e  e x p l a n a t i o n  i s  t h a t  among th e  
o l d e r  g ro u p ,  a h i g h e r  p r o p o r t i o n  o f  m ales  would  have  been  m a r r ie d  
and accom panied  by w iv e s .  The y o unge r  g r o u p ,  e s p e c i a l l y  a t  t h e  
lo w e r  b ound , m ost l i k e l y  c o n ta in e d  a h i g h e r  p r o p o r t i o n  o f  s i n g l e  
p e r s o n s .  O penings f o r  s i n g l e  m ales  i n  A u s t r a l i a  w ere  p r o b a b ly  
c o m p a r a t iv e ly  g r e a t e r  th a n  f o r  s i n g l e  f e m a le s .  F u r th e r m o r e ,  th e  
s o c i a l  mores o f  th e  e r a  c o n d i t io n e d  women to  be l e s s  ’ a d v e n tu re s o m e 1 
th a n  m a le s .  Hence f o r  any g iv e n  i n c e n t i v e  to  e m i g r a t e ,  one would 
a n t i c i p a t e  p r o p o r t i o n a l l y  l e s s  o f  a  r e s p o n s e  from  s i n g l e  fem a les  
th a n  from  s i n g l e  m a le s .
Not o n ly  w ere  t h e r e  d i s p a r i t i e s  i n  t h e  s e x  r a t i o  o f  d i f f e r e n t  
age s p e c i f i c  g r o u p s ,  b u t  some d i s p a r i t i e s  w i t h i n  age s p e c i f i c  g roups  
o v e r  t im e .  F o r  i n s t a n c e ,  m ales  18-30 y e a r s  o f  age c o n s t i t u t e d  ab o u t  
23 p e r  c e n t  b e f o r e  WWI, 20 p e r  c e n t  1921, 30 p e r  c e n t  1923, and 
18 p e r  c e n t  i n  1929. Y e t  t h e r e  was n o t  a d r a m a t i c  s h i f t  i n  t h e  
mean p o s tw a r  s e x  r a t i o  o f  t h i s  o r  o t h e r  g ro u p s .  T h is  i s  a l i t t l e  
u n e x p e c te d ,  f o r  th e  War O f f i c e  r e c o r d s  show 500 ,000  UK m ales  d i e d  
i n  th e  w a r ,  t h e  l o s s  f a l l i n g  m ost on men be tw een  20-29  y e a r s .  I n  
t h i s  l i g h t  t h e  UK o u t f lo w  was r e m a rk a b ly  homogenous.
A f i n a l  f e a t u r e  to  add t o  t h e  s k e tc h  o f  who th e  m ig r a n t s  were i s  
t h a t  th e y  v e ry  l a r g e l y  were drawn from  th e  m ost p o p u l a t e d  u rb an  and 
i n d u s t r i a l  c o u n t r y ,  E n g la n d .  In d e e d  n e v e r  l e s s  th a n  a b o u t  two 
t h i r d s  o f  UK e m ig r a n t s  w ere  E n g l i s h ,  though  th e  mean p r o p o r t i o n  
a p p e a r s  to  have  f a l l e n  from  a b o u t  80 p e r  c e n t  i n  t h e  p rew a r  boom to  
more l i k e  70 p e r  c e n t  i n  t h e  t w e n t i e s .  O th e r  n a t i o n a l i t i e s  r o s e ,  
S c o ts  b e in g  th e  most r e l e v a n t  ’ o t h e r '  s o u r c e .
1 In d ee d  one would  n o t  e x p e c t  th e  r a t i o  to  b o r d e r  as c l o s e l y  on 100 
as  w i th  t h e  u n d e r  12 age g roup . Fo r  a t  t h e  u p p e r  end  o f  th e  12-17 
y e a r s  o f  age group w ere  young s i n g l e  men o ld  enough to  d e c id e  
th e m s e lv e s  to  e m i g r a t e .  The o p p o s i t e  s e x  i n  th o s e  days were 
c o n d i t i o n e d  to  be  more h e s i t a n t  a b o u t  t r a v e l l i n g  to  t h e  o t h e r  s i d e  
o f  t h e  w o r ld  w h i l e  s i n g l e ,  h ence  one would  e x p e c t  p r o p o r t i o n a l l y  
more m ales  th a n  f e m a le s .
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Ta b le  31:  UK E m i g r a t i o n  t o  A u s t r a l i a :  C oun t ry  o f  L a s t  R e s i d e n c e
____ ( p er  c^nfc)
England Wales S c o t l a n d I r e l a n d
1912 82 .0 1 .3 11.5 3 . 0
1913 8 5 .0 2 . 0 10 .0 3 . 0
1921 75 .0 3 .0 17 .0 5 . 0
1922 8 0 .0 2 . 0 16 .0 3 . 0
1923 80 .0 2 . 0 15 .0 2 . 9
1924 76 .9 2 . 0 16.1 5 . 0
1925 72 .1 3 .0 18 .0 6 . 0
1926 6 4 . 8 4 . 0 2 2 .0 6 .4
1927 66 .2 4 . 0 2 3 .0 6 .7
1928 69 .2 3 .6 20 .5 6 .6
1929 72 .0 3 .0 18.1 6 .4
S o u r c e :  Computed f rom  Board  o f  T rade  J o u r n a l s  
and Annual  R e p o r t s
I n  c o n c l u s i o n ,  so f a r  as  t h e  d a t a  p e r m i t  any p i c t u r e  o f  t h e  UK 
g r o s s  i n f l o w ,  t h e n  t h e  one d e p i c t e d  p o s s e s s e s  a q u a l i t y  o f  s a m e n e s s ,  -  
a h i g h  d e g r e e  o f  ho m o g en e i ty  o v e r  t i m e .  I m m ig r a n t s  were m a i n ly  
f a m i l i e s ,  y o u t h f u l n e s s  was a key  f e a t u r e ,  and t h e y  m a i n ly  came f rom 
t h e  most  p o p u l a t e d  u r b a n  c o u n t r y ,  E n g l a n d ,  i n d e e d  from t h e  l a r g e r  
c i t i e s . 1 They l a n d e d  m o s t l y  i n  t h e  p o p u l a t e d  u r b a n i s e d  s t a t e s  on 
t h e  s o u t h - e a s t e r n  s e a b o a r d ,  V i c t o r i a  and NSW. A m i n o r i t y  were  bound 
f o r  a g r i c u l t u r a l  w ork ;  t h e  ove rw he lm ing  m a j o r i t y  s o u g h t  u r b a n  b a s e d  
s k i l l e d  and s e m i - s k i l l e d  j o b s .
S u b s t i t u t e s  and c o m p e t i t o r s  
f o r  UK im m ig r a n t s
I n  p r e c e d i n g  s e c t i o n s  I  have  a t t e m p t e d  t o  o u t l i n e  t h e  c o n t o u r s  
and c h a r a c t e r i s t i c s  o f  UK i m m i g r a t i o n .  I t  h a s  b e e n  h i n t e d  t h a t  a 
s a t i s f a c t o r y  e x p l a n a t i o n  o f  v a r i a b i l i t y  and l e v e l s  o f  t h e  i n f l o w  
must  show c o g n i z a n c e  o f  b o t h  s u p p l y  and demand.  With r e g a r d  t o  demand,
Fo r  i n s t a n c e  i n  1922 Ans tey  r e p o r t e d  t h a t  t h e  b u l k  ' o f  t h e s e  
p e o p l e  a r e  coming o u t  f rom t h e  c i t i e s  o f  London and L i v e r p o o l . . .  
They a r e  t h e  d e n i z e n s  o f  t h e  g r e a t  c i t i e s  o f  G r e a t  B r i t a i n ’ , 
Commonwealth P a r l i a m e n t a r y  D e b a t e s , Augus t  1922,  p . 1 8 7 .  The same 
s e n t i m e n t  -  t h a t  B r i t i s h  i m m ig r a n t s  were  coming from t h e  g r e a t  
i n d u s t r i a l  c e n t r e s  -  i s  e x p r e s s e d  s t r o n g l y  i n  t h e  Royal  Commission 
on N a t i o n a l  I n s u r a n c e ,  Second P r o g r e s s  R e p o r t ,  Commonwealth 
P a r l i a m e n t a r y  P a p e r s ,  v o l . 4 ,  1 926 -28 ,  p . 1 4 2 4 .
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suffice to say here again that governments outlaid public funds in 
subsidising passages. In this regard, in order to understand policy 
actions, it seems pertinent to explore the obvious substitutes for 
UK immigrants available to the Australian states. This has already 
been done for overseas substitutes. For any particular state1, 
however, there was potentially a domestic substitute, the seduction 
(or arrival) of Australians from other states.2 Another consideration 
which is useful in adding perspective to policy formation and 
supply circumstances, is the alternative countries to which UK 
residents emigrated, i.e. Australia’s overseas competitors for UK 
immigrants.
a) Interstate migration
Alas of all migration data, the most prone to error are those 
relating to Australian interstate movements. Records of interstate 
departures by sea, just like overseas departures data, contain error 
due to the element of unrecorded departures and statisticians’ 
efforts at correction. But with interstate movements, there was a 
second and far more important source of error - land movements.
Victoria, NSW, Queensland and SA were connected by rail and road, 
and WA by rail from 1917. The only records kept were for rail.
Up to 1907 there were three distinct methods of recording rail 
migration by single ticket records (Victoria and SA),by return ticket 
records (NSW), and by actual head counts at border stations 
(Queensland).3 Migration by road was guessed as being equal to 
10 per cent of the rail migration. Yet while ticket sales were 
recorded, they were grossly inaccurate. Children were not counted, 
nor were adults holding season tickets or rail passes, nor ’through 
passengers'. Moreover as the ticket records were not identical in
1 For the Commonwealth government interstate transfers were, of course, 
irrelevant as a source of new population. But this was not so for 
the states.
2 Including recent ex-UK immigrants. Unfortunately, as explained 
previously we cannot measure the interstate movement of recent UK 
immigrants because for this the time profile on UK immigrants is 
needed. For instance even if using census data, I obtained the net 
change in the numbers of British b o m  in a particular state between 
census terminal dates, and then elaborately applied life expectancy 
tables to this result I still could not tell whether the net change 
was due to interstate movements of UK b o m  who had resided in 
Australia for 4 weeks or 44 years.
3 'Statistician’s Report', 1911, Commonwealth Census, p.88.
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the several states, the early data related to different movements. 
Knibbs recognised this. 'in short', he said, 'the system is one which 
does not arithmetically balance and must consequently be rejected 
as inherently unsatisfactory'.1 2 In 1908, he ordered state railways 
departments to collect data of actual head counts of arrivals and 
departures at crossing places. But this method was as inaccurate 
as the ticket systems that it principally replaced. The source of 
inaccuracy was obvious. The traffic manager at Albury reported that, 
'as the employee making the count has other duties to attend to in
connection with the dispatch of trains etc. it cannot be considered
3that the tally made is reliable . Nor were the results of the head 
count consistent with those results obtained by the 'tickets' 
method. For instance, return tickets (used in NSW) were a subset of 
total tickets, so that total passengers, i.e. heads, should exceed 
return tickets. For the June quarter 1908, the NSW statistician 
found that '...as a matter of fact, in more than one quarter (of 
crossing points) the opposite has been the case especially as regards 
the count at Wodonga and Echuca'.4 The head count system remained in 
operation for 20 years. Then it was resolved at the 1924 Conference 
of Statisticians, that from July 1926, border counts of railway 
passengers were to be discontinued and that migration by rail was to 
be determined on the basis of the records of the number of interstate 
railway single tickets issued.5 What this means then is that the data 
have to be interpreted within an extremely wide band of uncertainty; 
much wider than the data of overseas movements hitherto examined.
The main feature that emerges from Table 32 is the sheer 
magnitude of the interstate gross movements relative to overseas 
gross passenger movements. It would seem then that internal movements
1 Ibid.
2 Conference of Statisticians 1912, op.cit., 16. 3 Ibid. 4 Ibid.
5 Conference of Statisticians, Sydney, 1925. Single copy held, ANU
Library, fAY5, C748. It was only at the 1930 Conference that 
statisticians resolved to secure statistics of bus services 
carrying passengers, and from 1931 to collect data of migration by 
air. Through our period the 10 per cent rule of thumb for non rail
migration was used, although on impresionistic grounds the ratio of 
non rail to rail migration substantially rose.
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T a b l e  32:  I n t e r s t a t e  P a s s e n g e r  Movements
New So u th  Wales V i c t o r i a Q u e e n s l a n d
A r r i v a l s D e p a r t u r e s Net
Movement
A r r i v a l s D e p a r t u r e s Net
Movement
A r r i v a l s D e p a r t u r e s Ne t
Movement
128, A28 135 , 072 -  6 , 6A0 86.8A7 9 0 , 9 1 9 -  A , 072 36 , 10 7 3 2 , 8 5 3 3 , 8 1 9
119, 13A 116, 072 3 , 062 86 ,3 9 6 9 6 , 33A -  9 , 9 3 8 2 9 , 9 29 3 1 , 2 7 6 -  1 , 3A2
116, 868 111 , 398 5,  A70 6 2 , 7 8 5 7 2 , 8 82 - 1 0 , 0 9 7 3 1 , 9 8 3 3 2 , 1 0 1 118
118, 622 1 13 , 017 5 , 6 0 5 6A.6A2 75 , 2 09 - 1 0 , 5 6 7 3 8 , 1 8 1 3 8 , A 31 250
133, 528 127 , 612 5 , 9 1 6 7 2 , 5 7 0 8 0 , A18 -  7.8A8 3 8 , AAO 37,9A8 A92
151, .812 1AA.861 6 , 9 5 1 8 0 , 1 7 6 8 3 , 0 6 3 -  2 , 8 8 7 A5.601 AA,186 1.A15
187, ,328 1 7 8 , 1 AO 9 , 1 8 8 86.95A 9 1 , 0 8 2 -  A , 128 5 8 , A3A 5 8 , 5 6 9 -  135
18A, A A6 1 9 1 , 57A -  7 , 128 1 7 1 , 37A 167 , 30 2 A, 072 6 6 , 2 1 6 6 5 , 1 9 7 1 , 019
186, , 2 A6 1 97 , 519 - 1 1 , 2 7 3 17 3, 52 7 16A.381 9 , 1A6 72.6A1 65.5AA 7 , 0 9 7
205, , A62 2 18 , 37 9 - 1 2 , 9 1 7  ' 19 5 , 1 56 1 8 9 , 2A2 5 , 9 1A 7 5 , 3 5 3 7 1 , 5 6 0 3,  793
25A,,088 256 , 356 -  2 , 2 6 8 2 28 , 6 7 8 2 1 7 , A92 1 1 , 1 86 9 1 , 5 9 2 9 2 , 1 0 3 511
277. ,800 26A, 19A 13 ,6 05 2A1.137 2 3 9 , 8 9 7 1 ,2A0 9 0 , AA2 9 5 , 0 3 1 -  A , 589
306, ,522 30A,1 70 2 , 3 5 2 2 7 1 , 5 8 8 27A,A66 -  2 , 8 7 8 9 8 , 7 2 6 9 3 , 5 A6 5 , 1 8 0
329, , 102 3 2 7 , 8 6 1 1,  2A1 28A.322 2 7 6 , 7 2 9 7 , 5 9 3 111,9A5 1 0 8 , 11A 3 , 8 3 1
33A, 917 3 27 , 05 0 7 , 8 67 3 27 , 7 6 0 3 3 1 , 8 1 6 -  A,056 8 5 , 2 1 0 8 3 , 6 1 6 1 , 5 9  A
305,,713 3 09 , 17 0 -  3 , A57 3 0 9 , 00A 3 1 0 , 8A5 -  1 ,8A1 79 , 91 0 76.3A1 3 , 5 6 9
298 , 105 303 , 132 -  5 , 0 2 7 3 15 , 635 308 , 93 2 6 , 7 0 3 79 , 50 7 7 5 , 5 7 1 3 , 9 3 6
302 , 80A 3 1 0 , A25 -  7 , 6 21 32 A, 191 320 , 22 7 3 , 96A 8 3 , 5 60 7 5 , 2 75 7 , 2 8 5
321 ,179 32 A , 108 -  2 , 9 2 9 3 3 9 , 8 1 1 3A0,AA9 1 , 1 3 8 86.3A2 7 7 , 9 9 0 8,  352
329 , 5 9 3 3 3 1 , A8A -  1 , 8 9 1 3A6,0A0 3 5 1 , 18A -  5 , 1AA 8 6 , 8 59 7 6 , 8 6 0 9 , 9 9 9
296 , 2 95 2 9 5 , 7 8 3 512 3 0 9 , 98A 31 2 , 3 29 -  2 , 3A5 8 0 , 3 9 2 7A, 20 9 6 , 1 8 3
25 A, 62 7 2 51 , 92 2 2 , 7 0 5 2A8.806 2 5 1 , A58 -  2 , 6 5 2 63 , 7 26 6 1 , A66 2 , 2 6 0
2A7 ,185 2AA, 27 3 2 , 9 1 2 32 7, 90 8 2 A0 , 598 8 , 7 3 1 6 3 , 0 12 5 9 , 3A9 3 , 6 6 3
22 A, 9 9 3 22 A , 328 665 2 2 1 , A72 2 2 3 , AAO -  1 , 9 62 5 8 , 8A6 55 . A98 3,  3A8
182 , 122 18A.055 -  1 , 9 3 3 1 8 1 , 0A3 1 8 1 , 6 0 8 562 5 3 , 8 7 0 A7. 639 6 , 2 3 1
Western Australia Tasmania South Australia
Arrivals Departures Net Arrivals Departures Net Arrivals Dep ar tures Net
Movement Movement Movemen t
2 8 , 5 82 18 , 827 9,  755 2 3 , 9 9 1 25.08A -  1 , 0 9 3 83.08A 8 5 , 5 0 0 -  2 , A16
3 3 , 1 10 18 , 63 0 1A.A80 2 5 , 6 8 3 2 7 , 5 50 -  1 , 867 69 , 68 0 7 6 , 5 1 5 -  6 , 8 3 5
2 7 , 0 7 6 1 7, 857 9 , 2 1 9 2 3 , 8 1 0 25 , 16 3 -  1 , 3 5 3 6 9 , 2 00 7 3 , 9 5 0 -  A , 750
2 7 , 5 3 8 1 7 , 6 05 9 , 9 3 3 23 , 60 7 2 5 , A32 -  1 , 8 25 A3,083 A6, A88 -  3 , A05
2A.982 19.AA9 5 , 5 3 3 2 9 , A28 31 , 116 -  1 , 6 8 8 52.3A7 5 A , 381 -  2 ,03A
21.0A8 2 1 , 3 3 6 288 28 , 78 7 30.5A0 -  1 , 7 53 5 7 , 7 30 5 9 , 0 9 6 -  1 , 3 6 6
1 7, 682 23 991 -  6 , 3 0 9 32 ,5 6 0 3A,965 -  2 .A05 7 A, 739 7 3 , 7 8 2 957
1 9 , 5 53 2 0 , 8A3 -  1 , 2 9 0 3 3 , 0A0 3 5 , 1 8 8 -  2 , 1A8 71, 632 6 6 , 3 9  5 5 , 2 3 7
18 , 387 1 9, 963 -  1 , 5 7 6 31 , 169 33, 297 -  2 , 1 2 8 59.A59 5 9 , 7 9 5 336
21,  A79 20.A37 1,0A2 33 ,199 35 , 37 7 -  2 , 1 7 8 7A.179 6 8 , 3 8 9 5 , 7 9 0
2 2 , 6 5 7 2A.957 -  2 , 3 0 0 37 , 02 6 AA, A 36 -  7 , A10 8 8 , A25 8 7 , 1 3 5 1 , 2 9 0
2 1 , 7 6 6 2 6 , 8 29 -  5 , 0 6 3 A2.180 A6.151 -  3 , 9 71 98.92A 1 0 0 , 1 7 8 -  1 , 25A
21.90A 2 A, 35A -  2 , A50 A3,525 AA.55A -  1 , 0 2 9 107 ,1 27 1 0 8 , A69 -  1.3A2
2 0 , 2 8 8 23.55A -  3 , 2 66 A0,A17 A5.118 -  A , 701 1 0 0 , 27A 1 0 5 , 2 2 9 -  A,955
23.0A9 2 7 , 3 69 -  A , 320 3A.809 3 5 , 6 00 791 117 ,7 50 1 17 , 5 7 9 171
2 2 , 5 1 3 2 5 , 6 31 -  3 , 1 1 8 38 ,557 3 6 , 5 0 3 -  2 , 0 5  A 109 , 32 7 1 0 6 , 3 1 8 3 , 00 9
2 2 , 1 1 6 2 5 , 5 6 3 -  3 , AA7 A l , 761 AA.83A -  3 , 0 73 1 09 , 330 1 08 , 2 9 9 1 , 0 3 1
2 1 , 7 05 2 5 , 9 2 5 -  A , 220 A2.693 A5. 988 -  3 , 2 95 1 1 7 , 22A 11A, 317 2 , 9 0 7
22.A20 2 6 , 0 7 1 -  3 , 6 1 5 A3,658 A7.976 -  A , 318 1 2 3 , A55 1 1 9 , 8 2 8 3 , 6 2 7
22.9A3 26.5A2 -  3 , 5 9 9 A0 , 2 1A A3,910 -  3 , 6 9 6 128 , 78 3 12 A, 5 0 5 A , 278
2 1 , 0 9 2 2 5 , 3 2 3 -  A , 231 A6,A1A 51.5A7 -  5 , 1 3 3 10A.A56 9 9 , 7 0 2 A , 75A
2 3 , 6 03 2 2 , 7 3 0 873 5 0 , A09 5 1 , 9 7 7 -  1 , 5 6 8 6 9 , 5 90 7 1 , 6 8 0 -  2 , 0 9 0
2 5 , 7A3 2 2 , 70A 3, 307 A6.A33 A8.012 -  1 , 5 7 9 62.13A 67.13A -  5 , 0 0 0
2 5 , 1 3 0 22,  A36 2 , 69A A5.292 A5.200 92 5A.783 5 9 , 6 8 6 -  A , 903
1 8 , 0 7 8 1 8 , A5A 376 A 0 , 286 A1. 298 -  1 , 0 1 2 A2,AAA AA,796 -  2 , 3 5 3
Source: Australian Demography Bulletins
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were p o t e n t i a l l y  more i m p o r t a n t  i n  a u g m e n t in g ,  o r  i n  T a s m a n i a ’ s c a s e ,  
d e p l e t i n g  a  s t a t e ' s  p o p u l a t i o n .  However ,  t h e  i n t e r s t a t e  n e t  
movements w ere  v e r y  s m a l l ,  and c o n s i d e r i n g  t h e  s u b s t a n t i a l  e r r o r  i n  
t h e  i n t e r s t a t e  g r o s s  f l o w s ,  t h e i r  i m p o r t a n c e  i s  s t r i c t l y  l i m i t e d .
For  i n s t a n c e ,  f o r  1920,  t h e  h e a d  coun t  i n  V i c t o r i a  o n l y  had t o  be 
o u t  by l e s s  t h a n  2 p e r  c e n t  t o  change t h e  e v i d e n t  n e t  l o s s  t o  a 
p o s i t i v e  p o p u l a t i o n  g a i n .  F u r t h e r ,  V i c t o r i a  i n  1911 e x p e r i e n c e d  
i t s  g r e a t e s t  g a i n  i n  a l l  t h e  y e a r s  be tw een  F e d e r a t i o n  and t h e  G r e a t  
D e p r e s s i o n .  But  i f  t h e  head  c o u n t  o f  t h e  o u t f l o w  was i n  e r r o r  by 
l e s s  t h a n  5 p e r  c e n t ,  t h i s  g a i n  i s  o b l i t e r a t e d .  E r r o r s  o f  t h i s  
r e l a t i v e  m a g n i t u d e ,  and much g r e a t e r ,  were  c e r t a i n l y  i n h e r e n t  i n  
t h e  c o l l e c t i o n  m e th o d s .  I n  1910,  South A u s t r a l i a  e n j o y e d  i t s  l a r g e s t  
g a i n  i n  p o p u l a t i o n  by i n t e r s t a t e  n e t  t r a n s f e r s ,  5 , 7 9 0 .  T h i s  r e s u l t  
wou ld  have  b e e n  s m a l l e r ,  h o w e v e r ,  i f  n o t  f o r  a l a s t  m in u te  d i s c o v e r y  
t h a t  c l e r k s  had  f a i l e d  t o  i n c l u d e  4 ,3 4 7  s l e e p i n g  b e r t h  p a s s e n g e r s  
on t h e  o v e r n i g h t  e x p r e s s  f rom M e l b o u r n e . 1
The d a t a  o f  p a s s e n g e r  t r a n s f e r s  t o  and from Tasmania  and WA p r e  
WWI a r e  l e s s  p r o n e  to  e r r o r  t h a n  th e  o t h e r  s t a t e s ,  due t o  t h e  a b s e n c e  
o f  l a n d  m i g r a t i o n .  The Tasman ian  f i g u r e s  do r e v e a l  a c o n s i s t e n t  
l o s s  o f  p o p u l a t i o n ,  b u t  a g a i n  t h e  n e t  movement i s  t i n y  r e l a t i v e  to  
t h e  g r o s s  t r a n s f e r s .  The WA p r e  WWI e x p e r i e n c e  was mixed -  a 
c o n s i s t e n t l y  p o s i t i v e  n e t  t r a n s f e r  u n t i l  1905,  and  t h e r e a f t e r  ( w i t h  
t h e  e x c e p t i o n  o f  1910) , a c o n s i s t e n t l y  s m a l l  n e t  o u t f l o w .  The p r e  
1905 f i g u r e s  m ig h t  o v e r s t a t e  t h e  n e t  i n f l o w  as  a r e s u l t  of  
i n a d e q u a t e  c o r r e c t i o n  f o r  u n r e c o r d e d  s e a  d e p a r t u r e s .  Even s o ,  t h e r e  
was some p o p u l a t i o n  g a i n ,  wh ich  means t h a t  t h e  e a s t e r n  s t a t e s  were  
l o s i n g  p o p u l a t i o n  t o  t h e  w e s t  i n  t h e  e a r l y  y e a r s  o f  t h i s  c e n t u r y .
At t h i s  t im e  V i c t o r i a n  r e c o r d s  r e v e a l  a n e t  o u t f l o w 2 , and a l t h o u g h  
Drake  t h e  V i c t o r i a n  s t a t i s t  was e m p h a t i c  t h a t  t h e  l o s s  was a 
s t a t i s t i c a l  m y th 3 , i t  does  seem l i k e l y  t h a t  V i c t o r i a  was l o s i n g
1 C o n f e re n c e  o f  S t a t i s t i c i a n s , 1912, p . 1 6 .
2 Also  So u th  A u s t r a l i a .
3 Drake t h o u g h t  t h a t  t h e  n e t  o u t f l o w  was due t o  s t a t i s t i c a l  e r r o r s  
(m a i n ly  t h e  d u p l i c a t i o n  o f  d e p a r t u r e s ) . He a l s o  a r g u e d  on t h e  
b a s i s  o f  t h e  b e h a v i o u r  o f  ’ i n d i c a t o r s ' ,  t h a t  t h e r e  c o u l d  n o t  be l o s s
New homes have  be e n  g o i n g  up i n  a l l  d i r e c t i o n s . . . b i r t h s  have  been  
s t e a d i l y  i n c r e a s i n g  and i t  i s  g e n e r a l l y  r e c o g n i z e d  t h a t  when 
e m i g r a t i o n  f rom  a c o u n t r y  i s  t a k i n g  p l a c e  i t  i s  t h o s e  o f  
r e p r o d u c t i v e  a g e s  who g o .  The m a r r i a g e s  t o o  a r e  i n c r e a s i n g . . .  
S u r e l y  a l l  t h e s e  c i r c u m s t a n c e s  c o u ld  n o t  e x i s t  i n  a c o u n t r y  i f  a 
p o p u l a t i o n  were  l e a v i n g  i t .
See D r a k e ’ s l e t t e r  t o  Knibbs  i n  C o n fe re n c e  o f  S t a t i s t i c i a n s ,  1906,  
o p . c i t .
- 135 -
p o p u l a t i o n  t o  the  ' W e s t ' .
I n  c o n c l u s i o n  t h e  s i n g l e  most  s t r i k i n g  f e a t u r e  i s  the  l a r g e n e s s  
o f  t h e  g r o s s  r e l a t i v e  t o  t h e  n e t  t r a n s f e r s .  F u r t h e r ,  n o t  on ly  was 
t h e  n e t  t r a n s f e r  f o r  any p a r t i c u l a r  s t a t e  s m a l l  r e l a t i v e  t o  g r o s s  
f l o w s ,  b u t  t h e  mean n e t  movement b e tw een  c e n s u s e s  i n  a l l  s t a t e s  -  
e x c e p t  Tasm an ia  and Q ueens land  i n  t h e  t w e n t i e s  -  was i n f i n i t e s i m a l . 1 
The f a c t  t h a t  i n t e r s t a t e  movements were l a r g e ,  b u t  pe rm anen t  n e t  
g a i n s  s m a l l ,  s u g g e s t s  t h a t  t h e  b u l k  o f  t h e s e  movements d i d  n o t  r e a l l y  
i n v o l v e  m i g r a n t s  a t  a l l  -  and as  such  were  n o t  s u b s t i t u t e s  f o r  UK 
i m m i g r a n t s .  In  t h e  1920 NSW Year  Book t h e  s t a t e  s t a t i s t i c i a n  
r e c o r d e d  t h a t :
t h e  l a r g e  movement o f  p o p u l a t i o n  e a c h  y e a r  can  h a r d l y  be 
d e s c r i b e d  as  i m m i g r a t i o n  o r  e m i g r a t i o n  i n  t h e  o r d i n a r y  s e n s e  
i n  which  t h o s e  t e rm s  a r e  u s e d  as  i t  i s  due l a r g e l y  t o  t h e  
a r r i v a l  and d e p a r t u r e s  o f  t o u r i s t s  and b u s i n e s s m e n . 2
b) A u s t r a l i a ' s  c o m p e t i t o r s  f o r  
UK im m ig r a n t s
Most  o f  t h e  o u t f l o w  o f  B r i t i s h  n a t i o n a l s  f rom  t h e  UK were 
d e s t i n e d  f o r  p o r t s  w i t h i n  t h e  Em pire .  On a v e r a g e  a b o u t  70 p e r  c e n t  
o f  e m i g r a n t s ,  b o t h  i n  t h e  p r ew a r  boom and d u r i n g  t h e  t w e n t i e s ,  wen t  to  
Empire  d e s t i n a t i o n s .  N e a r l y  a l l  t h e  r e m a i n d e r  wen t  t o  t h e  US, as  
shown i n  T a b le  33.
1 By d e f i n i t i o n  t h e  sum o f  t h e  n e t  movements b e tw e e n  a l l  s t a t e s  
e q u a l l e d  z e r o .  On t h e  o t h e r  h a n d ,  t h i s  d o e s  n o t  mean t h a t  f o r  a 
p a r t i c u l a r  s t a t e  t h e  a v e ra g e  o f  i t s  n e t  movements e q u a l l e d  z e r o .
But i n  f a c t  t h e y  come c l o s e  t o  do ing  t h i s  i n  V i c t o r i a ,  NSW, WA 
and SA. I n  Q u e e n s l a n d ,  t h e  d e c a d a l  mean was p o s i t i v e  i n  t h e  
t w e n t i e s ,  and  i n  Tasmania  n e g a t i v e  f o r  b o t h  t h e  p r e  and p o s t  war  
d e c a d e s .
2 NSW Year  Book , 1920,  p . 6 0 .  I n  1923 t h e  w o r d i n g  o f  t h e s e  s e n t i m e n t s  
was s l i g h t l y  a l t e r e d ,  and m i g r a t o r y  w o r k e r s  added  t o  t h e  
e x p l a n a t i o n  o f  t h e  l a r g e n e s s  o f  t h e  movements .
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Table 33: Percentage Distribution of UK Emigration between
Empire, United States and Other Foreign Countries
Empire United States 0t^er FoyelSn WorldCountries
1912 71 25 4 100
1913 73 24 3 100
1914 65 32 3 100
1920 70 27 3 100
1921 69 28 3 100
1922 68 29 3 100
1923 61 37 2 100
1924 82 18 - 100
1925 64 33 3 100
1926 70 28 2 100
1927 70 27 3 100
1928 70 27 3 100
1929 66 30 4 100
Source: Board of Trade Journal and Annual Reports.
Of those British nationals settling in Empire countries, the 
overwhelming majority - in the order of 80 per cent - disembarked at 
Canadian, Australian or New Zealand ports. Other Empire destinations 
which comprised the residual were South Africa, India and Ceylon.1
Table 34: Percentage Distribution of UK Emigration between
Dominions
Canada Australia . OtherNew Zealand „Empire
Destinations
Empire
1912 56 25 4 15 100
1913 67 20 5 8 100
1914 57 23 6 14 100
1920 60 15 8 24 100
1921 50 20 8 22 100
1922 39 33 10 18 100
1923 56 25 6 13 100
1924 47 28 8 17 100
1925 37 32 11 20 100
1926 38 35 12 15 100
1927 44 33 6 17 100
1928 51 27 5 17 100
1929 62 17 5 16 100
Source: Board of Trade Journal and Annual Reports.
T See Appendix 3.A.1, Table 15.
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But i t  was Canada ,  A u s t r a l i a  and New Z e a la n d  who to o k  m o s t ,  Sou th  
A f r i c a  d e c l i n i n g  any m a j o r  p a r t i c i p a t i o n  i n  Empire  S e t t l e m e n t  
b e c a u s e  o f  l a b o u r  m a r k e t  ’p e c u l i a r i t i e s ’ . Between  t h e  a c t i v e  
d o m in io n s  t h e r e  was a good d e a l  o f  d i r e c t  c o m p e t i t i o n  a t  t r a d e  
f a i r s ,  i n  t h e  p r e s s ,  and on l a b o u r  ex c h an g e  and p o s t  o f f i c e  b i l l  
b o a r d s  and su c h  l i k e . 1 P a s s a g e  s u b s i d i e s  were  a n o t h e r  fo rm,  
a l t h o u g h  Canada ,  A u s t r a l i a ' s  main c o m p e t i t o r  f o r  Empire  m i g r a n t s ,  d i d  
n o t  o f f e r  much a s s i s t a n c e  u n t i l  t h e  l a t e  t w e n t i e s . 2 F u r t h e r  t h e r e  
w ere  t h e  s u b t l e  w o r k in g s  o f  t h e  m a r k e t  p l a c e  ( t h e  m u l t i  d i m e n s i o n a l  
m a r k e t  f o r c e s  b e h i n d  m i g r a t i o n ) ,  which  i n t e n t i o n a l  o r  n o t ,  drew 
m i g r a n t s  t o w a r d s  one d e s t i n a t i o n  i n s t e a d  o f  a n o t h e r .  I n  t h i s  
r e g a r d ,  some e v id e n c e  o f  c o m p e t i t i o n  p e r  s e  wou ld  be i n v e r s e  
movements  i n  t h e  UK e m i g r a t i o n  s e r i e s  t o  t h e s e  c o u n t r i e s .  In  
F i g u r e  17 t h e  t im e  c o n t o u r s  o f  UK e m i g r a t i o n  a r e  t r a c e d  o u t .  In  
o r d e r  t o  g a i n  some i d e a  o f  t h e  p r e w a r  boom, I  h a v e  e x t r a p o l a t e d  t h e  
Board  o f  T rade  s e r i e s  back  from 1912 t o  1 9 1 0 . 3 From t h e  g r a p h ,  
some i n v e r s e  movement i s  a p p a r e n t .
A n o t h e r  f e a t u r e  i s  t h a t  a l t h o u g h  t h e  mean volume o f  e m i g r a t i o n  
t o  e a c h  o f  t h e  t h r e e  dom in ions  was l o w e r  i n  t h e  t w e n t i e s ,  t h e r e  were  
r e g i o n a l  d i f f e r e n c e s  i n  t h e  m a g n i tu d e  o f  t h e  d e c l i n e .  F o r  Canada 
t h e  p r e w a r  boom l e v e l  was a bou t  150 p e r  c e n t  h i g h e r  t h a n  t h e  mean g r o s s  
i n f l o w  o f  t h e  t w e n t i e s .  But  t h e  p r e w a r  f low  from UK t o  A u s t r a l i a  
was o n l y  a b o u t  70 p e r  c e n t  h i g h e r  t h a n  t h a t  e x p e r i e n c e d  i n  t h e  
t w e n t i e s ,  and s m a l l e s t  f o r  New Z e a l a n d ,  e m i g r a t i o n  t o  t h a t  dominion  
i n  p r e w a r  y e a r s  was a mere 15 to  20 p e r  c e n t  h i g h e r  t h a n  i n  the  
t w e n t i e s .  T h i s  d i f f e r e n t i a l  r e g i o n a l  d e c l i n e  meant  some change i n  
t h e  r e l a t i v e  mean s h a r e s  o f  UK m i g r a t i o n  w i t h i n  t h e  Em pire .  F i g u r e  18 
i l l u s t r a t e s  t h i s  change  b e tw e en  t h e  p r e w a r  y e a r s  and t h o s e  f o l l o w i n g  
t h e  Empire  S e t t l e m e n t  A c t .  From t h e  f i g u r e ,  A u s t r a l i a ' s  c o m p e t i t i v e  
edge  im proved  i n  t h e  t w e n t i e s .
1 P r im e  M i n i s t e r ' s  D e p a r tm e n t ,  C o r r e s p o n d e n c e  f i l e ,  m u l t i  number 
s e r i e s  ( T h i r d  s y s t e m ) :  ' I m m i g r a t i o n . S t ä t e  Government  Schemes,  
V i c t o r i a ,  1 9 2 5 - 1 9 3 4 ' .  Commonwealth A r c h i v e s  O f f i c e : CRS A461, 
i t e m  1 3 4 9 / 1 /5  P t . 2 .
2 D a v id  P o p e ,  Empire  M i g r a t i o n  t o  Canada ,  A u s t r a l i a  and New Z e a la n d  
1910-1929 .  A u s t r a l i a n  Economic P a p e r s , December 1968. Also  s e e  
Append ix  3 . A . 1 ,  T a b le  15.
3 On t h e  b a s i s  o f  t h e  r a t i o  o f  m i g r a n t s  t o  p a s s e n g e r s  i n  1913,  and  
t h e  e s t i m a t i o n  o f  t h e  f u l l  y e a r  1912 by a p p l y i n g  t h e  c o e f f i c i e n t  
4 / 3  t o  t h e  n i n e  months f o r  which  t h e  d a t a  a r e  a v a i l a b l e .
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Figure 17: Empire Settlement Competitors, Gross UK Emigration 
to Canada Australia and New Zealand
: AN ADA
AUSTRALIA
NEW ZEALAND
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Source: Board of Trade Journals and Reports.
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But how homogeneous was the UK outflow to these separate 
dominions of the Empire? Did Australia improve its relative 
position at the expense of obtaining an entirely different sort of 
immigrant in terms, say, of age and occupational characteristics?
Over the years for which data are available, between two thirds and 
three quarters of emigrants from the Biritsh Isles bound for Canada 
were under 30 years of age, and the most numerous among these were 
between 18 and 30 years (comprising, on average, about 40 per cent 
of the entire movement). This pattern was much the same with regard 
to emigration to New Zealand and, as previously observed, it was true 
for Australia too. So, in terms of age structure, then, there were 
few differences.
The occupations of British nationals emigrating to Canada and 
New Zealand are given in Tables 35 and 36. In the case of Canada, 
skilled labour, both before the war (1912-13) and after (1921-29), 
accounted on average for about 30 per cent. The most prominent 
change in the occupational distribution of UK-Canadian emigrants was 
in agriculture, from 20 per cent (1912-13) to 34 per cent (1921-29), 
and in semi skilled viz., labour in transport and other labour, which 
represented about 30 per cent during the prewar boom, but only about 
13 per cent in the twenties. This change suggests a redistribution 
between the two classifications after WWI. One factor affecting 
this apparent redistribution might have been the introduction of 
assisted passages to farmers and agricultural labour. This most 
likely led to some misrepresentation (upward bias) in the recorded 
number of agriculturalists. On the other hand, assisted passages 
were not introduced until 1923, and in that year only 7 per cent 
received assistance, 14 per cent the following year,1 so there was 
probably some increase in the proportion of agriculturalists going 
to Canada in the twenties. This was the inverse of the Australian 
experience, where the proportion of agriculturalists fell from about 
30 per cent prewar, to 20 per cent. The occupational distribution
l See Appendix 3.A.1, Table 14.
T a b le  35
P e r c e n t a g e  d i s t r i b u t i o n  of  o c c u p a t i o n s  o f  a d u l t *  UK e m i g r a n t s  t o  New Z e a l a n d .  191 2 - 13 ,  1921-29
A g r i c u l t u r e
.
Commerci a l  P r o f e s s i o n a l
S k i l l e d  t r a d e s
Labour  i n  O t h e r
t r a n s p o r t  l a b o u r * *
O t h e r
i l l - d e f i n e dMining
Meta 1 and „ , ,  , .
. B u i l d i n ge n g i n e e r i n g Other
Males
1912 2 7 .4 16.9 3 2 . 8 6 . 3 16 . 6
1913 34 .1 14.5 3 0 . 4 5 . 4 15 . 6
1921 2 2 . 0 13 .3 3 . 6 6 . 0 13 .2 3 . 1 14 . 0 4 . 0 9 . 0 12 . 0
1922 19.3 11 .5 2 . 5 12.1 14 . 4 1.9 14 .8 5 . 3 6 . 7 11. 1
1923 2 2 . 0 11 .8 3 . 5 9 . 8 11 .8 4 . 5 14 . 6 4 . 0 6 . 6 11.2
1924 25 . 2 11.5 2 . 5 7.5 11 . 0 4 . 5 14 . 0 4 . 3 6 . 0 13 . 0
1925 31 .3 12.9 2 . 3 8 . 3 10 .8 1.2 11 .0 3 . 1 6 . 9 10 . 0
1926 3 0 .0 13 .3 2 . 1 12 .0 10.5 2 . 2 10 . 4 3 . 7 5 . 6 10.2
1927 26 .3 17 . 3 4 . 5 8 . 5 10.9 1 .8 10.1 2 . 6 5 . 0 12 . 6
1928 26 .6 19.5 4 . 8 6 .7 8 . 7 1.1 10 . 6 2 . 7 5 . 0 13.5
1929 22 . 2 19 .0 5 . 0 7 . 6 8 . 9 1.1 9 . 3 2 . 8 5 . 0 19 .1
Domes t i c Co n me r c i a 1 and  f i n a n c i a l P r o f e s s i o n a l
C l o t h i n g  t r a d e  
and a l l i e d  t r a d e s
T e ac h e r s  
and c l e r k s Housewives 1 11-de  f i n e d
1912 3 0 . 6
Femal es
3 . 8 7 . 4 5 8 . 3
1913 3 3 . 1 - - 4 . 1 8 . 1 - 5 9 . 0
1921 2 3 . 6 5 . 4 4 . 3 2 . 5 - 5 0 . 6 13 .2
1922 23 .1 3 . 3 4 . 3 2 . 8 - 5 4 . 4 11.9
1923 30 . 5 4 . 2 4 . 0 2 . 0 - 5 0 . 4 9 . 0
1924 28 . 2 4 . 1 2 . 4 2 . 3 - 5 3 . 8 9 . 2
1925 2 7 .6 5 . 7 2 . 4 2 . 4 - - 52 . 1 9 . 2
1926 2 3 . 4 3 . 7 3 . 1 1.7 - 58 . 5 9 . 3
1927 2 7 . 4 4 . 7 4 . 9 1.9 - 4 7 . 9 12 .9
1928 2 8 . 0 6 . 4 5 . 0 1 . 8 - 4 5 . 4 13.3
1929 28 .7 6 . 0 6 . 6 1 .0 - 4 0 . 3 17 . 0
* A d u l t  e m i g r a n t s  18 y e a r s  and a b o v e .  ** O t h e r  l a b o u r ,  s p e c i f i c a l l y  n o t  i n  a g r i c u l t u r e  o r  t r a n s p o r t .
S o u rc e :  Board o f  T r a d e  J o u r n a l s .
T a b le  36
P e r c e n t a g e  d i s t r i b u t i o n  o f  o c c u p a t i o n s  o f  a d u l t *  UK e m i g r a n t s  t o  Canada .  1 9 1 2- 13 .  1921-29
A g r i c u l t u r e Commerci a l  P r o f e s s i o n a l
S k i l l e d  t r a d e s Labour  i n  O t he r
t r a n s p o r t  l a b o u r **
O t h e r
i l l - d e f i n e dMining M e ta l  and e n g i n e e r i n g B u i l d i n g O t he r
Males
1912 17 .2 13.5 2 7 . 0 3 5 . 3 8 . 0
1913 2 3 . 0 15.1 3 3.0 2 1 . 0 11 . 0
1921 2 7 .0 14 . 0 4 . 4 4 . 0 8 . 0 1.7 10 . 1 3 . 8 18 .1 9 . 0
1922 3 4 . 0 12 .0 4 . 0 6 . 0 12 .0 2 . 3 10 . 8 3 . 0 10 . 1 7 . 3
1923 3 7 . 0 8 . 2 2 . 0 4 . 5 13 .2 2 . 6 10 .1 2 . 8 13 . 0 6 . 0
1924 35 . 5 10 .9 3 . 0 4 . 5 10.1 2 . 0 10 . 0 3 . 5 12 . 4 8 . 2
1925 3 0 . 0 1 6 . 0 3 . 7 5 . 6 13 . 0 2 . 2 8 . 4 4 . 0 8 . 2 7 . 9
1926 3 7 . 4 12 .0 3 . 0 7 . 5 10 .3 1 .7 9 . 7 3 . 2 8 . 0 7 . 7
1927 4 5 .1 12 . 0 2 . 1 5 . 0 8 . 2 1 .8 7 . 0 3 . 1 8 . 6 7 . 1
1928 3 2 . 7 9 . 0 1.2 15 .5 6 . 7 1 .6 7 . 0 3 . 1 17.5 6 . 0
1929 3 5 . 0 13 .2 1.5 7 . 0 9 . 8 2 . 0 10 .2 3 . 6 11 .9 7 . 0
Domes t ic Commercial  and f i n a n c i a l
P r o f e s s i o n a l C l o t h i n g  t r a d e  and a l l i e d  t r a d e s
T e a c h e r s  
and c l e r k s Housewives 1 1 1 - d e f i n e d
1912 3 5 . 1
Females
5 . 0 3 . 0 5 9 . 0
1913 3 7 . 0 - - 6 . 0 4 . 1 - 5 3 . 0
1921 2 7 . 0 5 . 2 4 . 0 2 . 1 - 5 6 . 0 5 . 5
1922 3 1 .3 5 . 2 4 . 2 2 . 3 - 5 2 . 6 6 . 1
1923 3 1 . 0 4 . 0 2 . 8 2 . 3 - 5 1 . 0 8 . 7
1924 3 3 .2 5 . 1 3 . 0 2 . 6 - 5 0 . 0 6 . 0
1925 3 3 .2 6 . 6 4 . 0 2 . 7 - 4 6 . 0 7 . 0
1926 37 .1 5 . 3 2 . 9 2 . 3 - 4 7 . 0 6 .2
1927 39 .1 4 . 0 2 . 6 2 . 0 - 45 . 1 4 . 5
1928 3 9 . 4 4 . 5 2 . 0 1 . 4 - 4 7 . 6 6 . 2
1929 3 7 . 0 5 . 1 2 . 6 1 . 4 - 4 6 . 7 5 . 5
* A d u l t  e m i g r a n t s  18 y e a r s  and a b o v e .  ** O t h e r  l a b o u r ,  s p e c i f i c a l l y  n o t  i n  a g r i c u l t u r e  o r  t r a n s p o r t .
S o u r c e :  Board of  T ra de  J o u r n a l s .
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o f  UK e m i g r a n t s  to  New Z e a la n d  was n o t  m a r k e d ly  d i s s i m i l a r  f rom 
A u s t r a l i a .  The l a r g e s t  mean p r o p o r t i o n  o f  male  a d u l t s  were  s k i l l e d  
l a b o u r e r s :  32 p e r  c e n t  b e f o r e  t h e  war  and 34 p e r  c e n t  i n  t h e  t w e n t i e s ,  
and t h e  p r o p o r t i o n  i n  a g r i c u l t u r e  f e l l  on a v e r a g e  from a b o u t  30 p e r  
c e n t  p r e w a r  to  25 p e r  c e n t  i n  t h e  t w e n t i e s .  Among f em a le  e m i g r a n t s  
t o  a l l  t h r e e  d o m in io n s ,  t h e  m a j o r i t y  w ere  h o u s e w i v e s  and n e a r l y  a l l  
w o r k i n g  f e m a l e s  were d o m e s t i c  s e r v a n t s .
O v e r a l l  t h e n ,  t h e r e  do n o t  a p p e a r  to  have  been  marked  d i f f e r e n c e s  
i n  t h e  d e m o g ra p h ic  and economic  c h a r a c t e r i s t i c s  o f  e m i g r a n t s  
j o u r n e y i n g  t o  d i f f e r e n t  dom in ions  -  t h e y  were  m o s t l y  young w o rk ing  
c l a s s  f a m i l i e s .  Canada may have  f a r e d  r e l a t i v e l y  b e t t e r  t h a n  
A u s t r a l i a  w i t h  r e s p e c t  t o  A g r i c u l t u r a l i s t s ’ . W hether  t h i s  p o i n t  i s  
p a r t i c u l a r l y  i m p o r t a n t  o r  n o t ,  depends  l a r g e l y  on w h e t h e r  A u s t r a l i a n  
p o l i c y  m akers  were r e a l l y  o u t  t o  s n a r e  ’ r u r a l  e m i g r a n t s '  i n  t h e i r  
b i d  to  p e o p l e  A u s t r a l i a ,  a p o i n t  t a k e n  up i n  C h a p t e r  5 .  The g e n e r a l  
i m p a c t  o f  e m i g r a t i o n  from t h e  UK to  o t h e r  c o u n t r i e s  on v a r i a t i o n  i n  
UK a r r i v a l s  i n  A u s t r a l i a  ( c o m p e t i t i o n  p e r  s e ) i s  e x p l o r e d  i n  
C h a p t e r  8.
C o n c l u s i o n s
M i g r a t i o n  from t h e  UK t o  A u s t r a l i a  was by f a r  t h e  s i n g l e  most  
i m p o r t a n t  e x t e r n a l  s o u r c e  o f  a d d i t i o n a l  p o p u l a t i o n  i n  t h e  y e a r s  f rom 
F e d e r a t i o n  t o  t h e  d e p r e s s i o n .  And t h e s e  were  t h e  y e a r s  o f  a s p e c i a l  
d r i v e  t o  p e o p l e  A u s t r a l i a .
I n  t h i s  e r a ,  i m m i g r a t i o n  from f o r e i g n  c o u n t r i e s  was q u a n t i t a t i v e l y  
i n s i g n i f i c a n t ,  and was t o  r em a in  so u n t i l  a f t e r  WWII. The New 
Z e a l a n d  movement ,  a l t h o u g h  n u m e r i c a l l y  o v e r s h a d o w i n g  UK g r o s s  a r r i v a l s  
i n  t h e  e a r l y  y e a r s  o f  t h i s  c e n t u r y 1 , was f o r  t h e  most  p a r t  s h o r t  
t e r m ,  c o m p r i s i n g  t e m p o r a r y  movers  who were  n o t  m i g r a n t s  i n  t h e  u s u a l  
s e n s e  o f  t h e  word .  The main s o u r c e  o f  p o p u l a t i o n  and l a b o u r  f o r c e  
g r o w t h ,  o t h e r  t h a n  n a t u r a l  i n c r e a s e ,  was t h e n ,  n e t  m i g r a t i o n  f rom  t h e  
UK, t h e  m a j o r  i n g r e d i e n t  b e i n g  g r o s s  a r r i v a l s . 2 I t  i s  on t h e s e  t h a t  
t h e  r e m a i n d e r  o f  t h e  t h e s i s  d w e l l s .
1 P a r t i c u l a r l y  i n  t h e  i n s t a n c e  o f  NSW, Sydney b e i n g  t h e  main p o r t  
o f  e n t r y .
2 N a t u r a l  i n c r e a s e  r em a in e d  t h e  p r i n c i p a l  s o u r c e  o f  p o p u l a t i o n  g ro w th ,  
s e e  T a b le  26 above .
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The p u r p o s e  o f  t h i s  c h a p t e r  h a s  n o t  b e e n  t o  o f f e r  i n s t a n t  
e x p l a n a t i o n s  o f  the  f l o w s ,  b u t  s i m p l y  t o  i d e n t i f y  some o f  t h e  main 
c o n t o u r s  wh ich  m igh t  t h e n  s u g g e s t  q u e s t i o n s  and h y p o t h e s e s  f o r  c l o s e r  
s c r u t i n y .  I n  t h i s  r e g a r d ,  t a k i n g  t h e  p e r i o d  as  a w h o l e ,  t h e r e  was 
a  c o n s i d e r a b l e  amount o f  v a r i a t i o n  i n  g r o s s  UK a r r i v a l s .  What f a c t o r s  
l a y  b e h i n d  t h e s e  movements? What s u p p l y  and demand e l e m e n t s  can 
be  d e l i n e a t e d ?  How d i d  t h e y  change  and can t h e  h y p o t h e s i s e d  
b e h a v i o u r a l  r e l a t i o n s  be e m p i r i c a l l y  e s t i m a t e d ?
R e l a t e d  t o  t h e s e  i s s u e s ,  a f u r t h e r  f e a t u r e  t o  emerge i s  t h a t  
government  a s s i s t e d  a r r i v a l s ,  p r i m a  f a c i e  h e l p e d  shape  t h e  
f l u c t u a t i o n s .  Were t h e s e  o u t l a y s  s i g n i f i c a n t  i n  i n f l u e n c i n g  t h e  
s u p p ly  o f  m i g r a n t s ?  Governments  g r e a t l y  a l t e r e d  t h e  c o s t s  of  
t r a n s p o r t ,  b u t  d i d  t r a n s p o r t  c o s t s  s i g n i f i c a n t l y  a f f e c t  v a r i a t i o n  
i n  t h e  i n f l o w ?  And what  f a c t o r s  i n f l u e n c e d  A u s t r a l i a n  demand? Why 
■was A u s t r a l i a  s e e k i n g  UK i m m i g r a n t s ?  How d i d  governm ent  i m m i g r a t i o n  
p o l i c y  r e l a t e  t o  o t h e r  p u b l i c  g o a l s  and p o l i c i e s  o f  t h e  p e r i o d ,  f o r  
i n s t a n c e ,  r u r a l  d e v e lo p m e n t ,  s e c t o r a l  d i v e r s i f i c a t i o n  and t h e  
t a r i f f ?  What was t h e  A u s t r a l i a n  s t r a t e g y  o f  d e v e lo p m e n t ,  and  where 
e x a c t l y  d i d  p o p u l a t i o n  g rowth  and UK i m m i g r a t i o n  f i t ?
The n e x t  t h r e e  c h a p t e r s  t u r n  t o  A u s t r a l i a ' s  m i g r a t i o n  and 
de ve lopm en t  p o l i c y .
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S t a t i s t i c a l  T a b le s  and  F i g u r e s
T a b l e s :
1 UK E m ig r a t io n  t o  A u s t r a l i a  1 9 1 2 -2 9 :  The s t a t i s t i c s  o f  t h e  
c o u n t r i e s  o f  o r i g i n  and  d e s t i n a t i o n
2 P r o p o r t i o n a l  C o m p o s it io n  o f  Movements to  and  from  F o r e ig n  
(non B r i t i s h )  C o u n t r i e s ,  1905 , 1912
3 P r o p o r t i o n a l  C o m p o s i t io n  o f  Movements to  and from  F o r e ig n  
(non  B r i t i s h )  C o u n t r i e s ,  1920-30
4 P r o p o r t i o n a l  C o m p o s it io n  o f  P a s s e n g e r  Movements t o  and from  
O th e r  B r i t i s h  C o u n t r i e s  ( e x c l u s i v e  o f  UK and New Z e a la n d )
5 V i c t o r i a :  O v e rse a s  P a s s e n g e r  Movements
6 New Sou th  W ales :  O v e rsea s  P a s s e n g e r  Movements
7 Q u e e n s la n d :  O v e rse a s  P a s s e n g e r  Movements
8 W e ste rn  A u s t r a l i a :  O v e rse a s  P a s s e n g e r  Movements
9 S o u th  A u s t r a l i a :  O v e rsea s  P a s s e n g e r  Movements
10 T asm an ia :  O v e rsea s  P a s s e n g e r  Movements
11 A s s i s t e d  Im m ig ra t io n  i n t o  A u s t r a l i a  by S t a t e
12 A s s i s t e d  Im m ig ra t io n  i n t o  A u s t r a l i a :  S e l e c t e d  and N om inated
13 O c c u p a t io n a l  d i s t r i b u t i o n  of  UK E m ig ra n ts  t o  A u s t r a l i a  1912 
t o  1913 and 1921 t o  1929
14 P e r s o n s  o f  B r i t i s h  n a t i o n a l i t y  e m i g r a t i n g  from  t h e  U n i te d  
Kingdom to  e x t r a - E u r o p e a n  c o u n t r i e s  by c o u n t r y  o f  f u t u r e  
p e rm a n en t  r e s i d e n c e  1913 and 1920-29
15 A s s i s t e d  Im m ig ra t io n  t o  C anada, A u s t r a l i a  and New Z e a la n d ,  
1910-13  and 1919-29
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Figures:
1 Victoria: Gross and Net Inflows from the UK,and Assisted 
Arrivals
2 New South Wales: Gross and Net Inflows from the UK,and 
Assisted Arrivals
3 Queensland: Gross and Net Inflows from the UK,and Assisted 
Arrivals
4 Western Australia: Gross and Net Inflows from the UK,and 
Assisted Arrivals
5 South Australia: Gross and Net Inflows from the UK,and 
Assisted Arrivals
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Table 1: U.K. Emigration to Australia 1912-29: The Statistics
of the Countries of Origin and Destination
Board of Trade
Bureau of Census and Statistics
Series A Series B 
1925-29
1912 A*59,997 90,882
1913 56,779 76,082 -
1914 32,425 45,700 -
1915 9,394 16,737 -
1916 4,075 6,422 -
1917 1,147 2,049 -
1918 2,010 1,535 -
1919 12,545 21,024 -
1920 28,974 41,149 -
1921 27,751 37,397 -
1922 39,099 45,538 -
1923 39,967 46,528 -
1924 38,599 47,955 -
1925 35,006 47,047 37,596
1926 45,513 50,994 42,219
1927 40,991 50,900 41,945
1928 28,714 40,931 31,149
1929 18,377 29,166 19,700
Source: Board of Trade, Annual Reports and
Journals and Commonwealth of Australia, 
Shipping and Migration Returns and 
Demography Bulletins.
A* = 9 months
Series A are Passenger Movements.
Series B refer to permanent arrivals; permanence 
defined as intention to reside for 
12 months or more.
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Table 2; Proportional Composition of Movements to and from 
Foreign (non-British) Countries.
1905 1912
Arrivals Departures Arrivals Departures
France .23 . 23 . 11 . 13
Germany .06 .09 .08 .09
Italy . 20 . 15 . 12 . 14
New Caledonia . 16 .07 .04 .05
Pacific Is. .06 . 13 .06 .07
China - .01 .05 .04
Ja pan .04 .05 .03 .05
United States . 10 . 16 .08 .20
Other . 15 .09 .43 .20
Source: Computed from Commonwealth: Overseas Migration
and Shipping Bulletins, for respective years.
Note: The residual, 'Other', of .43 for Arrivals in
1912 raises the possibility that another 
country(ies), whilst not explicitly listed - 
but included in the residual category, 'Other'
- was more important than Italy, and even 
dominated the inflow. From another source, the 
Commonwealth Year Book (1914, p 1058), the most 
numerous groups with nationalities that do not 
correspond to the countries explicitly listed 
above were Greeks (736) Russians (1159) 
Scandinavians (1303). Taken together and assuming 
that they are not already included as arrivals 
from the countries cited above this only lowers 
the residual by about .12 The conclusion in 
the text still holds - namely no single foreign 
country was predominant in these inflows - Italy 
being most important (3035 recorded arrivals) 
but only comprising .12 of total foreign arrivals 
in this year.
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Table 4: Proportional Composition of Passenger Movements 
to and from 'Other British Countries' (exclusive 
of U.K., N.Z.)
1907 1912 1925
Arrivals
Canada .03 .03 .02
Fiji .02 .02 .01
Cape Colony .09 .02 n.a.
Hong Kong .04 .02 .03
India and Ceylon .03 .02 .03
Natal .01 - n .a.
Papua .01 .01 .01
Straits Settlement .02 .01 .02
New Guinea n.a. n.a. .01
South Africa n.a. n.a. .02
Departures
Canada .03 .04 .03
Fiji .03 .02 .02
Cape Colony .01 .04 n.a.
Hong Kong .06 .06 .04
India and Ceylon .04 .03 .04
Natal .02 .02 n.a.
Papua .02 .02 .02
Straits Settlement .02 .03 .03
New Guinea n.a. n.a. .02
South Africa n.a. n. a. .03
Source: Computed from Overseas Migration and Shipping 
Returns and Demography Bulletins.
Note: The implicit residual in this table equals the
combined UK, NZ shares. For arrivals this 
amounted to .75 in 1907, 89 in 1912, .83 in 1925. 
The UK and NZ share of total British departures 
was .76 in 1907, .73 in 1912, and .73 in 1925. 
Small rounding errors are inherent in the above 
table.
n.a.: Means not applicable.
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Table 5: Victoria: Overseas Passenger Movements
Arrivals Departures Net Movement
Jnited
Cingdom
New
Zealand
Total
(all countries)
Proportion 
United 
Kingdom 
of col.3
United
Kingdom
New
Zealand
Total
(all countries)
Proportion 
United 
Kingdom 
of col.7
United
Kingdom
Total
(all countries)
1 2 3 4 5 6 7 8 9 10
11180 3889 26260 .42 8097 4453 20128 .40 3083 6132
8392 4258 22850 .37 8645 6853 25532 .34 - 253 - 2682
2459 3122 8079 .30 2637 5952 13661 .20 - 178 - 5582
2337 3509 8776 .27 2769 5823 11255 .25 - 432 - 2479
2437 3697 9142 .27 2422 5278 10557 .23 15 - 1415
2606 4095 10010 .26 2580 6427 11800 .22 26 - 1790
2998 5207 12462 .24 2627 5781 10982 .24 371 1480
3583 4204 11309 .31 2728 5992 11151 .24 855 158
3970 48 30 12051 .33 2551 4547 9840 .26 1419 2211
5757 4317 12844 .45 2540 4143 9429 .27 3217 3415
11315 5163 19977 .57 2752 4268 10033 .27 8563 9944
22706 4985 33105 .69 3950 4354 11270 .35 18756 21835
20086 3664 29602 .68 5633 4455 13989 .40 14453 15613
13212 3502 21182 .62 5664 3732 13044 .43 7584 8138
11736 2233 17482 .67 4863 2606 11116 .44 6873 6366
10578 2082 15978 .66 4703 1669 10534 .45 5876 5444
15235 2192 21279 .72 4827 1724 9347 .52 10408 11938
16106 3125 22923 .70 4925 2533 10111 .49 11181 12812
15572 2996 24066 .65 4932 2928 10567 .47 10640 13499
15533 2273 23123 .67 4797 2706 10851 .44 10736 12272
14609 3105 23038 .63 5090 3061 11680 .44 9519 11438
15145 3354 25924 .58 4921 2959 11698 .42 10224 14226
10437 2465 17906 .58 5431 2535 12114 .45 5006 5792
7216 2314 13870 .52 5653 2558 12359 .45 1563 - 1511
4706 2197 10592 .44 6560 2968 13443 .48 - 1854 - 2851
Source: Before the War, Victoria Statistical Register. After the War from the handwritten work sheets of
unpublished Statistical Registers (microfilm held in H. Brown Library, Research School of Social 
Sciences, Institute of Advanced Studies, Australian National University).
Figure 1; VICTORIA, GROSS AND NET INFLOWS FROM THE UNITED KINGDOM AND ASSISTED ARRIVALS, 1901-30.
Gross inflow
Net inflow
Assisted
1910
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Note to Table 5:
I discussed in the text of the chapter the nature of errors 
in the state data, namely on a year to year basis they may 
not accurately reflect migrants’ ultimate destinations.
This problem is particularly severe in the two years following 
Federation. The preceding Table suggests a very marked fall 
in immigration into Victoria - a fall not so apparent in the
statistics of other states. But this discrepancy, in fact,
is a statistical figment. For Victoria was the main entry 
and exit port for UK migrants and prior to 1903 state returns 
were based on the first and last ports of call. Thus UK 
immigrants bound for Sydney on ships calling at Port Melbourne 
but who never even left the ship, were counted as Victorian 
immigrants and when the boat sailed, as interstate sea 
departures. And they were likewise received and recorded as 
Victorian interstate sea arrivals, for instance, by Sydney 
Customs officers. By this accounting system we find in 1901 
and 1902, that 50 to 60 per cent of total UK arrivals in the
Commonwealth were Victorian arrivals (and 50 per cent of the
total UK-Australian outflow were departures from Victoria).
However when the accounting system was changed in 1903 and 
'through sea passengers’ to or from other states ignored, the 
Victorian share of total UK movements drops by about one-half 
and the N.S.W. share approximately doubles; it is for this 
reason that the relative mean shares depicted in the ' 
pie-diagram were based on post 1902 data. Briefly then, the 
dramatic fall in UK-Victorian gross and net inflows between 
1902 and 1903 was largely a by-product of the new accounting 
system. This is not to suggest that there was no decline at 
all. On the basis of the aggregate Commonwealth data, there 
was most likely some fall. However, the major discrepancy 
between the combined States’ (Commonwealth) and the Victorian 
decline can be attributed to the new accounting method.
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T a b le  6 :  New S o u th  W ales : O v e rse a s  P a s s e n g e r  M ovem ents
A r r i v a l s D e p a r tu r e s N et Movement
l i t e d
Lngdom
New
Z e a la n d
T o ta l
( a l l  c o u n t r i e s )
P r o p o r t io n  
U n ite d  
Kingdom 
o f  c o l . 3
U n ite d
Kingdom
New
Z e a la n d
T o ta l
( a l l  c o u n t r i e s )
P r o p o r t i o n  
U n ite d  
Kingdom  
o f  c o l . 7
U n ite d
Kingdom
T o ta l
( a l l  c o u n t r i e s )
1 2 3 4 5 6 7 8 9 ~ i ö  \
4579 9770 29157 .1 6 5221 12159 26074 .2 0 -  642 3083
4864 13706 34297 .1 5 5956 12803 309 5 2 .1 9 -1 0 9 2 3345
4249 13161 28041 .1 5 5136 13204 28717 .1 7 -  887 -  676
4842 14314 30068 .1 6 6049 13247 28705 .2 1 -1 2 0 7 1363
4859 15093 29855 .1 6 5696 12747 27868 .2 0 -  837 1987
5641 16525 31171 .1 8 4789 15944 30361 .1 6 852 810
8461 21588 42391 .2 0 5176 21202 37415 .1 3 3285 4976
10537 20612 45007 .2 3 7469 22141 41931 .1 7 3068 3076
15057 23040 51025 .29 6766 17812 37748 .1 7 8291 13277
16537 22410 53379 .3 1 7834 17247 39792 .2 0 8703 13587
24217 27008 70405 .3 4 8275 17186 41089 .2 0 15942 29316
36925 26696 87916 .4 2 10495 17746 48317 .2 2 26430 39599
30318 23284 75259 .4 0 11717 18731 50562 .2 3 18601 24697
19936 25290 67268 .3 0 13883 20978 55965 .2 1 6053 11303
20197 21238 66199 .3 1 9104 24861 60232 .1 5 11093 5967
17493 19808 57190 .3 1 7834 22423 52080 .1 5 9659 5110
17699 19771 53324 .3 3 7768 17598 38 7 39 .2 0 9931 14585
13617 19571 48084 .2 8 7077 15979 35 4 39 .2 0 6540 12645
lö 6 7 1 20671 55066 .3 0 8579 17562 38078 .2 3 8092 16988
18305 20713 55201 .3 3 7393 20082 40519 .1 8 10912 14682
21981 22615 62395 .3 5 7265 19669 41827 .1 7 14716 20568
20208 24784 65485 .3 1 7928 19777 44165 .1 8 12280 21320
17491 24062 60786 .2 9 8730 20715 46590 .1 9 8761 14199
13064 21458 52406 .2 5 9255 20166 46811 .2 0 3809 5595
8254 18834 41987 .2 0 11137 19654 46000 .2 4 2883 -  4013
S o u rc e :  N .S .W ., S t a t i s t i c a l  R e g i s t e r s .
F ig u re  2: NEW SOUTH WALES, GROSS AND NET INFLOWS FROM THE UNITED KINGDOM AND ASSISTED ARRIVALS, 1901-30
G ro ss  in f lo w
N et in f lo w
A s s i s t e d
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T a b le  7: Q u e e n s la n d : O v ersea s  P a s s e n g e r  M ovem ents
A r r i v a l s D e p a r tu r e s N et Movement
U n ite d T o ta l P r o p o r t i o n U n ite d T o ta l P r o p o r t i o n  • U n ite d T o ta l
Kingdom ( a l l U n i te d Kingdom ( a l l U n i te d Kingdom ( a l l
c o u n t r i e s ) Kingdom c o u n t r i e s ) Kingdom c o u n t r i e s )
I r ~ 2 3 4 5 6 7 8 |
1901 1202 6394 .1 9 275 4259 .0 6 927 2135
1902 769 4153 .1 9 335 4643 .0 7 434 -  490
1903 172 2346 .07 60 2151 .0 2 112 -  305
1904 227 1690 .1 3 210 2691 .0 8 17 -1 0 0 1
1905 357 1792 .2 0 306 3387 .0 9 51 -1 5 9 5
1906 734 2076 .3 5 450 4318 .1 0 284 -2 2 4 2
1907 1710 3493 .49 474 4730 .1 0 1236 -1 2 3 7
1908 2674 4598 .5 8 680 3150 .2 2 1994 1448
1909 4684 6899 .6 8 635 2877 .2 2 4049 4022
1910 7932 10911 .7 3 718 3479 .2 1 7214 7432
1911 14949 18182 .8 2 1154 3635 .3 2 13795 14547
1912 8660 12051 .7 2 958 3427 .2 8 7702 8624
1913 7335 10584 .69 1165 3429 .3 4 6170 9419
1914 5350 8599 .6 2 1451 3773 .3 8 3899 7148
1920 2425 4089 .6 0 1335 3175 .4 2 1090 2754
1921 2415 4454 .5 4 1052 3381 .3 1 1363 1073
1922 2869 6026 .4 8 1050 2685 .39 1819 3341
1923 3603 5677 .6 3 1031 3109 .3 3 2572 2568
1924 3462 6529 .5 3 1402 3466 .4 0 2060 3063
1925 3295 7120 .4 6 1313 3545 .3 7 1982 3575
1926 4826 7232 .6 7 1316 3878 .3 4 3510 3354
1927 4498 6698 .67 1324 3654 .3 6 3174 3044
1 9 /3 3258 6275 .5 2 1316 4096 .3 2 1942 2179
19 29 2397 4983 .4 8 1511 4240 .3 6 886 743
1330 1698 4138 .4 1 1811 4436 .4 1 -  113 -  298
S o u rc e :  From d a t a  i n  S t a t i s t i c s  o f  Q u e e n s la n d .
F ig u r e  3; QUEENSLAND, GROSS AND NET INFLOWS FROM THE UNITED KINGDOM AND ASSISTED ARRIVALS, 1901-30
G ro ss  in f lo w
N et in f lo w
A s s i s t e d
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Table 8 : Western Australia: Overseas Passenger Movements
Arrivals Departures
United Total Proportion United Total Proportion United TotalKingdom United Kingdom Kingdom United Kingdom Kingdom
of column 2 of column 5
1 1 2 3 4 5 6 7 8 1
1901 159 3 4180 .38 1121 3049 .37 472 1131
1902 1469 4750 .31 1460 3759 .39 9 991
1903 1174 3859 .30 * 1300 3718 .35 -126 141
1904 1306 3948 .33 1253 3182 .39 53 802
1905 1860 3809 .48 1135 3070 .37 732 7 39
1906 1895 4348 .44 1301 3284 .40 594 1064
1907 2069 4325 .48 1228 3123 .41 841 1202
1908 2404 4822 .50 1177 2999 .39 1227 182 3
1909 3137 6004 .52 1097 3160 .35 2040 2844
1910 5594 9462 .59 1561 3897 .40 4033 5565
1911 12405 18491 .67 1874 4086 .46 10531 14405
1912 11216 16353 .68 2443 5268 .46 8773 11085
1913 11717 15774 .74 2519 5360 .47 9198 10414
1914 3916 7012 .56 2892 7376 .39 1024 - 364
1920 3966 5829 .68 2105 3680 .57 1861 2149
1921 5200 6566 .79 1540 3283 .50 3660 3283
1922 6768 8905 .76 1356 2484 .54 5412 6421
1923 10189 12130 .84 1539 2566 .60 8650 9564
1924 9098 12775 .71 2239 3765 .60 6859 9010
1925 6678 9977 .70 1839 3113 .59 4839 6864
1926 5951 9640 .61 1775 3710 .48 4176 5930
1927 6848 11672 .59 1790 3999 .45 5058 7673
1928 6676 10296 .65 2179 4706 .46 4497 5590
1929 4922 7717 .64 2322 4534 .51 2600 3183
1930 2275 4379 .52 2960 6426 .46 - 685 - 2047
Net Movement
Source: Western Australia, Statistical Registers.
Figure 4: WESTERN AUSTRALIA, GROSS AND NET INFLOWS FROM THE UNITED KINGDOM AND ASSISTED ARRIVALS, 1901-30
Gross inflow
Net inflow
Assisted
— * ■ I - I ■ - ■ « ■ ■ ■  i t i .
1901 1905 1910 1914 1920 1925 1930
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T a b le  9 :  S o u th  A u s t r a l i a :  O v e rse a s  P a s s e n g e r  M ovem ents
A r r i v a l s D e p a r tu r e s N e t Movement
U n ite d T o ta l P r o p o r t i o n U n ite d T o ta l P r o p o r t io n U n ite d T o ta l
Kingdom ( a l l U n ite d Kingdom ( a l l U n i te d Kingdom ( a l l
c o u n t r i e s ) Kingdom c o u n t r i e s ) Kingdom c o u n t r i e s
1 2 3 4 5 6 7 8 I
1901 937 2225 .4 2 645 17 33 .3 7 292 492
1902 866 2405 .3 6 768 2344 .3 3 98 61
190 3 708 1541 .4 6 570 1333 .4 3 138 208
1904 588 1327 .4 4 447 812 .5 5 141 515
1905 632 1430 .4 4 435 1139 .3 8 197 291
1906 644 1384 .46 615 1063 .5 7 29 321
1907 798 1815 .4 3 507 1054 .4 8 291 761
1908 1464 699 765
1909 1772 3365 .5 3 955 2005 .4 8 817 1360
1910 2380 4286 .5 6 1185 2457 .4 8 1195 1829
1911 4696 7422 .6 3 1812 3023 .6 0 2884 4399
1912 7700 10111 .7 6 1722 2970 .5 8 5978 7141
1913 5978 8337 .7 1 1878 3225 .5 8 4100 5112
1914 2768 4733 .5 8 1970 3333 .5 9 798 1400
1920 2814 3620 .7 8 1182 1958 .6 0 1632 1662
1921 2248 3305 .6 8 1009 1840 .5 4 1239 1465
1922 2960 3836 .7 7 858 1440 .6 0 2102 2396
1923 3012 3825 .7 8 1350 1855 .7 2 1662 1970
1924 3150 5216 .6 0 1270 1759 .7 2 1880 3457
1925 3175 4610 .7 0 1318 2178 .6 0 185 7 2432
1926 3625 5590 .6 5 1342 2132 .6 3 2283 3458
1927 4207 7586 .5 5 1388 2422 .5 7 2819 5164
1928 3069 4837 .6 3 1466 2458 .6 0 1603 2379
1929 1561 2779 .5 6 1520 2515 .6 0 41 264
1930 943 1750 .5 3 1724 2611 .6 6 -  781 -  861
S o u rc e :  S o u th  A u s t r a l i a ,  S t a t i s t i c a l  R e g i s t e r s .
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Table 11: Assisted Immigration, 1901-30
Victoria NewSouth
Wales
Queensland SouthAustralia
Western
Australia Tasmania
Total
Common­
wealth
1901 1,385 125 1,510
1902 843 160 1,003
1903 241 196 437
1904 166 206 372
1905 223 322 545
1906 680 464 655 1,799
1907 127 2,845 1,176 949 5,097
1908 360 2,896 1,975 1,136 6,367
1909 652 4,308 3,501 1,359 9,820
1910 1,690 5,058 6,918 3,115 16,781
1911 6,772 9,922 12,875 665 9,562 39,796
1912 15,112 14,956 6,462 3,212 6,970 46,712
1913 12,146 9,860 4,757 2,759 7,708 215 37,445
1914 7,496 6,655 4,096 644 1,729 185 20,805
1920 2,763 3,211 1,272 1,499 314 9,059
1921 3,987 4,980 1,147 572 3,381 615 14,682
1922 9,145 7,087 1,711 1,531 4,373 411 24,258
1923 9,504 5,005 2,377 1,711 7,654 394 26,645
1924 8,721 6,211 1,788 1,375 6,715 226 25,036
1925 8,589 8,788 2,318 1,292 3,701 139 24,827
1926 8,586 12,830 3,669 1,993 4,030 152 31,260
1927 8,847 10,260 3,504 2,420 4,879 189 30,123
1928 5,149 8,732 2,178 1,623 4,485 203 22,394
1929 2,604 5,431 1,292 526 2,976 101 12,943
1930 468 1,174 480 61 471 20 2,683
Source: Department of the Interior, Correspondence file, class 5:
'Assisted Migration', Commonwealth Archives Office: CRS 
A436, item 46/5/19, File no.4 and Appendix IV to Development 
and Migration Commission (First Annual Report), Commonwealth 
Parliamentary Papers, 1926-28, vol.5.
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Table 12: Australia. Selected and Nominated Immigrants
Selected Nomina ted
Number Per cent Number Per cent
1913 11,586 30.9 25,859 69.1
1919 42 16.0 206 84.0
1920 3,072 33.9 5,987 66.1
1921 3,858 12.7 12,824 87.3
1922 9,726 40.1 14,532 59.9
1923 15,367 57.7 11,278 42.3
1924 12,600 50.4 12,425 49.6
1925 10.131 40.8 14,696 59.2
1926 7,884 25.3 23,376 74.7
1927 7,409 24.6 22,714 75.4
1928 5,984 26.7 16,410 73.3
1929 3,762 29.2 9,181 70.8
Source: Labour Reports.
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T a b le  13: O c c u p a t io n a l  D i s t r i b u t i o n  o f  U.K. E m ig ra n ts  
t o  A u s t r a l i a  1 9 1 2 -1 3 ,  1921-29
S k i l l e d  T r a d e s
n  t—j
h  o
w o W M
H O
O Q
1912 7 ,079 2 ,925
1913 6 ,5 0 4 3 ,0 7 7
1921 2 ,3 1 2 1 ,4 7 7 448
1922 4 ,6 0 2 1 ,9 0 0 519
1923 4 ,0 9 6 1 ,9 3 2 478
1924 3 ,4 9 0 2 ,0 2 6 483
1925 2 ,7 0 8 1 ,7 4 6 479
1926 2 ,789 2 ,2 3 8 466
1927 2 ,3 4 7 2 ,4 1 5 326
1928 1 ,8 8 1 1 ,7 3 3 265
1929 946 1 ,0 9 1 243
8 ,5 6 3
6 ,4 7 9
525 1 ,2 5 3 179 1 ,378
1 ,169 2 ,2 1 6 376 2 ,0 0 1
719 2 ,1 8 5 440 2 ,1 8 0
763 1 ,7 0 0 483 2 ,0 5 5
1 ,502 1 ,7 3 1 294 1 ,6 0 7
2 ,1 6 0 2 ,1 3 4 296 1 ,9 0 3
1 ,248 1 ,8 4 8 437 1 ,5 4 6
914 884 210 1 ,1 2 4
409 499 165 608
3 , 137 2 ,179 2 3 ,8 8 3
1, 599 2 ,697 20 ,356
567 864 1 ,3 2 1 10 ,342
972 1,972 2 ,190 1 7 ,8 3 6
1027 2 ,3 0 2 2 ,5 3 2 17 ,891
854 1 ,5 6 3 2 ,4 2 2 15 ,839
792 1,367 1 ,7 6 3 13,992
909 1 ,542 1 ,896 1 6 ,333
783 1 ,408 1 ,935 14 ,2 9 3
444 930 1 ,2 3 3 9 ,6 1 8
453 572 861 5 ,6 9 3
H «•-J U
O M
< wO  Q
H  O
1912 4 ,7 9 4 - - 977 409 - 10 ,298 16 ,478
1913 5 ,1 5 6 - - 1 ,015 610 - 10 ,695 17 ,476
1921 1 ,526 592 404 280 - 5 ,8 2 8 1 ,3 6 1 9 ,9 9 1
1922 1 ,8 9 6 541 479 349 - 6 ,6 5 4 1 ,390 11 ,309
1923 2 ,0 4 2 508 471 326 - 6 ,389 1 ,598 11 ,339
1924 2 ,8 2 5 563 427 329 - 6 ,8 4 3 1 ,690 12 ,677
1925 2 ,4 6 0 649 403 351 - 5 ,8 9 3 1 ,2 2 6 10 ,979
1926 3 ,137 955 420 373 - 7 ,5 3 5 1 ,4 0 1 1 3 ,821
1927 3 ,419 1 ,064 515 285 - 7 ,1 3 0 1 ,590 1 4 ,003
1928 2 ,7 1 4 758 454 232 - 4 ,6 5 0 1 ,272 10 ,0 8 0
1929 2 ,1 2 0 542 398 166 - 3 ,110 868 7 ,2 0 4
S o u r c e :  B oard  o f  T ra d e ,  A nnua l  R e p o r t s  and J o u r n a l s .
* Not s p e c i f i c a l l y  i n  a g r i c u l t u r e  o r  t r a n s p o r t .
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Chapter 4
POLICY: THE ASSIGNMENT OF ROLES AMONG AUSTRALIAN 
GOVERNMENTS, AND TARGET SETTING
Introduction
The intervention of Australian governments in the economy and 
labour market held important implications for the pace and scale of 
immigration. Some actions were deliberately fashioned to lift the 
pace of population transfers. Others were not so singularly 
fashioned though still, directly and indirectly, influenced the 
inflow. This chapter looks at the most direct measures taken by 
governments to increase Australia’s population - their direct 
expenditures on recruiting and subsidising emigrants from the UK.
The significance of these outlays in attracting migrants is assessed 
in Part II of the thesis. Of concern in this chapter are the 
institutional arrangements between the states and the newly created 
Commonwealth government in giving effect to this policy. The migration 
targets, if any, that governments sought to meet are also explored.
Although the Constitution of 1901 empowered the new Commonwealth \
government to make laws and agreements relating to immigration, the 
states retained fairly tight control over their immigration programmes.
They viewed with great suspicion, at least before WW1, offers by the 
newly established Commonwealth government to assume responsibility 
for the recruitment and shipping of migrants. Even after this time, 
when the Commonwealth largely funded the programmes, it was the 
states who specified the numbers and classes of migrants wanted. It 
is argued, however, that the Commonwealth government found some room 
to manoeuvre, first in how it met the requisitions of the states, and 
second by its own policies, which indirectly influenced the states' 
demand and ability to absorb new arrivals. Discussion and elaboration 
of these issues occupy the first part of this chapter. Related to 
these and examined in the second half of the chapter is the question 
of targets. How firmly were they set, who set them and how were they 
arrived at? For whom were they set? And were they met?
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I n s t i t u t i o n a l  a r r a n g e m e n ts  b e tw e e n  th e  S t a t e s  
and  th e  Commonwealth: t h e  a s s ig n m e n t  o f  r o l e s
Under t h e  1901 C o n s t i t u t i o n , 1 2* t h e  Commonwealth was empowered t o  
make law s r e l a t i n g  to  im m ig r a t io n  and e m i g r a t i o n .  A t f i r s t  t h e s e  
pow ers  w ere  d i r e c t e d  a t  r e s t r i c t i n g  im m ig r a t io n  o f  ’ a l i e n s ’ , 
' u n d e s i r a b l e s ’ and m anual l a b o u r  u n d e r  c o n t r a c t ,  and i t  was n o t  
u n t i l  1905 t h a t  D eak in  began  to  f o r m u la t e  a p o l i c y  f o r  t h e  
en c o u ra g e m e n t  o f  im m ig r a t io n .  R e c o g n is in g  ’ t h e  n e e d  f o r  p o p u l a t i o n . . .
4
as  one  o f  t h e  m ost i m p o r t a n t  c o n d i t i o n s  f o r  d e v e lo p m e n t ’ , h e  s o u g h t  
t h e  p e r m i s s i o n  o f  t h e  S t a t e  P r e m ie r s  to  com m unicate  d i r e c t l y  w i t h  
t h e i r  A g e n t s - G e n e r a l  on t h e  ' b e s t  and  m ost e c o n o m ic a l  means o f  
e n c o u r a g in g  d e s i r a b l e  im m ig r a t io n  t o  A u s t r a l i a . 5 67 D evelopm ent was n o t  
D e a k i n ' s  o n ly  o b j e c t .  He v iew ed  c o m p e t i t i o n  among s t a t e s  f o rg
im m ig ra n ts  a s  ’ u n - F e d e r a l ’ and  'u n e c o n o m i c a l ' .  A l l  s t a t e s  e x c e p t  
NSW g r a n t e d  t h e  P r im e  M i n i s t e r ' s  r e q u e s t  to  c o n f e r  w i t h  t h e i r  
r e p r e s e n t a t i v e s  i n  London; NSW l a t e r  a g r e e d ,  when a s s u r e d  t h a t  a 
Commonwealth i n i t i a t i v e  i n  t h e  f i e l d  would n o t  ' p r e v e n t  any S t a t e  from
7
t a k i n g  w h a te v e r  a c t i o n  on i t s  own b e h a l f  i t  deems a d v i s a b l e . '
1 S u b - s e c t i o n  27 o f  S e c t i o n  51 .
2 I m m ig ra t io n  R e s t r i c t i o n  Act 1901.
 ^ D eak in  to o k  o v e r  from  B a r to n  as  P r im e  M i n i s t e r  i n  S ep tem ber  1903, 
when B a r to n  was a p p o in t e d  to  t h e  High C o u r t .  I n  t h e  1903 e l e c t i o n s ,  
D eak in  ( P r o t e c t i o n i s t )  won 25 s e a t s ,  F r e e t r a d e r s  24 , L abo r  25 and  
I n d e p e n d e n t  1 ,  and h i s  M i n i s t r y  gave  way to  a  L abo r  G overnm ent i n  
A p r i l  1904. On d e f e a t  o f  t h e  L abo r  M i n i s t r y  i n  A u g u s t  o f  t h e  same 
y e a r ,  on t h e  same i s s u e  w h ich  h a d  b r o u g h t  D eak in  down ( A r b i t r a t i o n ) ,  
R e id  form ed a F r e e  T r a d e - P r o t e c t i o n i s t  C o a l i t i o n  w h ic h  l a s t e d  f o r  
o n ly  11 m o n th s .  Then D eak in  became Prim e M i n i s t e r  w i t h  t h e  s u p p o r t  
o f  L ab o u r .  T h is  s u p p o r t  was l o s t  i n  1908 a f t e r  w h ic h ,  u n t i l  1909, 
F i s h e r ' s  L abo r  Governm ent was i n  o f f i c e .  D eak in  em erged  y e t  a g a in  
a s  P r im e  M i n i s t e r  i n  Ju n e  1909 b u t  l o s t  t h e  e l e c t i o n  i n  A p r i l  1910, 
when L abor  became t h e  f i r s t  P a r t y  to  a c t u a l l y  w in  an  a b s o l u t e  
maj o r i t y .
14 P r im e  M i n i s t e r ' s  D e p a r tm e n t .  C o r re s p o n d e n c e  F i l e ,  A nnual S i n g le  
Number S e r i e s :  'R e  A g e n ts  G e n e r a l  a d v i s i n g  a s  t o  b e s t  means o f  
e n c o u r a g in g  d e s i r a b l e  im m ig r a t io n  t o  A u s t r a l i a ,  1 9 0 5 - 1 9 0 6 ' ,  
Commonwealth A r c h iv e s  O f f i c e : CRS A2, i t e m  0 6 /4 9 7 7 .
5 I b i d .
6 L e t t e r  to  C a r r u t h e r s ,  P r e m ie r  o f  N .S .W ., A ugust  1905 , o p . c i t .
7 D eak in  t o  C a r r u t h e r s ,  12 A ugust  1905, i b i d .
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D eak in  s u b s e q u e n t ly  p ro p o s e d  t o  C o g h la n ,  t h e  C hairm an  o f  t h e  
Com m ittee  o f  A gen ts  G e n e r a l ,  t h a t  t h e  Commonwealth i n i t i a t i v e  
c o n s i s t  ’ i n  r e a c h in g  s u i t a b l e  s e t t l e r s  and p r o v i d i n g  t r a n s p o r t a t i o n  
s e r v i c e s  o f  w hich  th e y  can  t a k e  a d v a n t a g e . ’ 1 *3 How t h i s  was t o  be 
a c c o m p l i s h e d  and th e  c o s t ,  was th e  q u e s t i o n  s u b m i t t e d  f o r  t h e i r  
c o n s i d e r a t i o n .  C o g h la n ’ s R e p o r t  s t r o n g l y  e n d o r s e d  t h e  n e e d  f o r  
im m ig r a t io n  and  s u p p o r t e d  D e a k in ’ s v ie w s ,  r e c o r d i n g  t h a t  t h e r e  was 
no d o u b t  o f  t h e  a d v a n ta g e s  o f  a  u n i fo rm  s y s te m  o f  a d v e r t i s i n g ,  
i n s p e c t i o n  and s h i p p i n g ,  and c o n c lu d e d  t h a t  t h e  p r e s e n t  s y s te m  o f
2
s t a t e  c o n t r o l l e d  im m ig r a t io n  s h o u ld  b e  a b o l i s h e d  a s  so o n  a s  p o s s i b l e .
The g e o g r a p h i c  d i s t r i b u t i o n  o f  im m ig ra n ts  on a r r i v a l  w ou ld  depend on
3
t h e  s t a t e s ’ own demands and r e l a t i v e  p r i c e s  and t h i s ,  t h e  Committee
r e p o r t e d ,  was o f  no c o n c e r n  t o  th e  Commonwealth. C o s t s  o f  r e c r u i t m e n t
and  t r a n s p o r t ,  c o u ld  b e  ’ r a t e a b l y  d i s t r i b u t e d  among t h e  S t a t e s
a c c o r d in g  t o  t h e i r  r e s p e c t i v e  ( t o t a l )  p o p u l a t i o n s . '  E x a c t l y  w ha t
t h e s e  c o s t s  would  b e  t h e  Com m ittee  found  d i f f i c u l t  t o  a s c e r t a i n ,
f o r  w h i l s t  Canada s p e n t  £200 ,0 0 0  p e r  annum on a d v e r t i s i n g  and
4r e c r u i t i n g  im m ig r a n ts ,  no p a r t  of t h i s  sum was e x p e n d ed  upon p a s s a g e
money. And ' t h e  p r im e  f a c t o r  i n  o b t a i n i n g  im m ig ra n ts  t o  A u s t r a l i a '
, . 5Coghlan  c o n c lu d e d ,  i s  to  a f f o r d  a s s i s t e d  p a s s a g e s  o r  r e d u c e d  f a r e s .
A l th o u g h  th e  R e p o r t  o f  t h e  A g e n t s - G e n e r a l  r e c o g n i s e d  a d i v i s i o n
b e tw e e n  Commonwealth and S t a t e  r e s p o n s i b i l i t i e s ,  t h e  f o rm e r  b e i n g  t o
r e c r u i t  and  t r a n s p o r t ,  t h e  l a t t e r  r e c e p t i o n  and s e t t l e m e n t  on th e
l a n d  w h ic h  th e  s t a t e s  c o n t r o l l e d ,  t h e  s t a t e  p r e m i e r s ,  w e re  e i t h e r  l e s s
6
a s t u t e  a t  s e e i n g  t h i s  d i s t i n c t i o n  o r  more p o l i t i c a l l y  m o t i v a t e d .
In  t h e  B u d g e t  Speech  o f  A ugust  1905, t h e  Commonwealth T r e a s u r e r  
a l l u d e d  t o  t h e  Commonwealth’ s p l a n  o f  l a n d i n g  im m ig ra n ts  i n  A u s t r a l i a ,  
w h ich  p ro v o k e d  a  l e t t e r  from  t h e  NSW P re m ie r  i n  w h ic h  t r a d i t i o n  and
1 D eak in  t o  C o g h la n ,  23 A ugust  1905, i b i d .
Memorandum by t h e  A g e n t s - G e n e r a l  on th e  ’Q u e s t io n  o f  I m m i g r a t i o n ' ,  
Commonwealth P a r l i a m e n t a r y  P a p e r s , V2, 1906 , p .1 1 8 2 .
3
P e r  p r i c e s  o f  l a n d ,  l a b o u r  e t  a l .  
and  th e  C a n a d ian  P a c i f i c  R a ilw ay  a n o th e r  £ 5 0 ,0 0 0 .
’M e m o r a n d u m . . . ' ,  o p . c i t .
M o t iv a te d  by s t a t e  v e r s u s  c o u n t r y  w ide  c o n s i d e r a t i o n s .6
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s t a t e  r i g h t s  o v e r  t h e  m a t t e r  w ere  a s s e r t e d .  In  May 1906 D eakin
a g a in  w ro te  to  t h e  P r e m ie r s  p r o p o s in g  t h a t  th e  Commonwealth make
known i n  G re a t  B r i t a i n  t h e  f a c i l i t i e s  f o r  s e t t l e m e n t  i n  A u s t r a l i a
by a d v e r t i s i n g ,  and f u r t h e r ,  by e s t a b l i s h i n g  a F e d e r a l  Im m ig ra t io n
O f f i c e  -  w hich  would  b r i n g  i n t e n d i n g  im m ig ra n ts  i n  to u c h  w i th
2
o f f i c e r s  r e p r e s e n t i n g  d i f f e r e n t  S t a t e s .  I n  o r d e r  t o  e s t i m a t e  t h e
c o s t  and s c a l e  o f  t h e  Commonwealth’ s o p e r a t i o n ,  t h e  P r e m ie r s  w ere
a s k e d  to  i n d i c a t e  l a n d  a v a i l a b l e  f o r  im m ig r a n ts ,  and t h e  number o f
im m ig ra n ts  t h e i r  s t a t e s  w ould  be  a b l e  to  a b s o r b .  WA re s p o n d e d
t h a t  i t s  A g e n t -G e n e r a l  was b e s t  e q u ip p e d  to  a d v e r t i s e  t h e  S t a t e ' s
r e s o u r c e s ,  and  NSW and V i c t o r i a  p o i n t e d  o u t  t h a t  a  F e d e r a l
I m m ig ra t io n  O f f i c e  would  d u p l i c a t e  much of t h e  work a l r e a d y  b e i n g
done by t h e i r  S t a t e  A g e n t s - G e n e r a l .  No i n f o r m a t i o n  was o f f e r e d  on
3
l a n d  a v a i l a b l e  f o r  im m ig r a n t s ,  t h e  s t a t e s  t a k i n g  t h e  v iew  t h a t  t h e r e
was a l r e a d y  an e x c e s s  demand f o r  l a n d ,  t h e r e f o r e  im m ig ra n ts  m ust t a k e
t h e i r  chance  o f  a c q u i r i n g  any Crown Land t h a t  m ig h t  be  th ro w n  open
4
f o r  s e l e c t i o n  e q u a l l y  w i t h  s t a t e  r e s i d e n t s .  On th e  num bers w hich  
c o u ld  be  a b s o rb e d ,  o n ly  one of t h e  s i x  s t a t e s  b o t h e r e d  to  r e p l y .
D eak in  was c l e a r l y  d i s a p p o i n t e d  w i t h ' t h e  S t a t e s '  a t t i t u d e  p a r t i c u l a r l y . ,  
i n  t h e  m a t t e r  o f  p r o v i d i n g  l a n d  f o r  im m ig ra n ts  (w hich)  com pared w i t h
5
t h a t  o f  Canada i s  one o f  more o r  l e s s  l e t h a r g y . '  I n  FY 1907 £5 ,0 0 0  
was v o te d  f o r  'A d v e r t i s i n g  A u s t r a l i a '  a s  a p r e l i m i n a r y  move, th ough  
e v e n  D eak in  was a l i t t l e  u n c e r t a i n  w here  t h i s  i n i t i a t i v e  w ould  l e a d .  
'D e s i r o u s  o f  a d v e r t i s i n g ,  w i l l i n g  to  a d v e r t i s e ,  w i t h  t h e  money t o  
a d v e r t i s e  we l a c k  th e  p r o p e r  m a t e r i a l  to  a d v e r t i s e  t o  make A u s t r a l i a  
r e a l l y  a t t r a c t i v e  ( l a n d ) . ' 1 2*456
The Com m onwealth 's  r o l e  i n  e n c o u ra g in g  im m ig r a t io n  a g a in  a r o s e  
a t  th e  C o n fe re n c e  o f  S t a t e  P r e m ie r s  d u r in g  May 1908. Wade, t h e  
P r e m ie r  o f  NSW, a rg u e d  a lo n g  s i m i l a r  l i n e s  to  h i s  p r e d e c e s s o r ,  
C a r r u t h e r s  o f  t h r e e  y e a r s  e a r l i e r ,
1 Commonwealth A r c h iv e s  O f f i c e ; CRS, A2, 0 6 /4 9 7 7 ,  o p . c i t .
2 ' I m m i g r a t i o n ' ,  Commonwealth P a r l i a m e n t a r y  P a p e r s , 1906 , V2, p .1 0 6 9 .
WA d id  s t a t e  t h a t  i t  'p r o p o s e d '  i n  t h e  f u t u r e  t o  r e s e r v e  l a n d  
f o r  B r i t i s h  im m ig r a n ts ,  i b i d . ,  p .1 0 7 1 .
4 A p p l i c a t i o n s  f o r  g o v e rn m e n ta l  b l o c k s  b e in g  many t im e s  g r e a t e r  
th a n  b lo c k s  r e l e a s e d .
5 Commonwealth P a r l i a m e n t a r y  D e b a t e s , 1906, p .5 4 9 1 .
6 I b i d . ,  p .5 4 9 2 .
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t h e  a rg u m e n ts  u se d  by th e  Commonwealth i n  f a v o u r  o f  
e x e r c i s i n g  e i t h e r  some c o n t r o l  o r  s h a r i n g  i n  t h e  
c o n t r o l  o f  t h e  im m ig r a t io n  p o l i c y ,  i s  t h a t  by  h a v in g  
t h i s  common a g e n c y ,  c o m p e t i t i o n  and c l a s h i n g  am ongst 
t h e  S t a t e s  i s  rem oved; b u t  I  make b o ld  t o  say  t h a t  
t h e  a d v e n t  o f  f e d e r a t i o n  was n e v e r  i n t e n d e d  to  remove 
c o m p e t i t i o n  am ongst th e  S t a t e s  so  lo n g  a s  t h a t  
c o m p e t i t i o n  i s  o f  a h e a l t h y  c h a r a c t e r ,  c a r r i e d  o u t  
on f a i r  l i n e s ,  and  t e n d in g  to  b e n e f i t  t h e  Commonwealth 
as  a  w h o le .  We a r e  n o t  g o in g  t o  become a number o f  
a u to m a ta  s im p ly  b e c a u s e  we b e lo n g  to  one common u n io n  
f o r  s p e c i f i e d  p u r p o s e s .^ (my e m p h a s is )
Wade w e n t  on to  c r i t i c i s e  even  t h e  Commonwealth’ s l i m i t e d  o b j e c t i v e
o f  a d v e r t i s i n g ,  t h e  ’ r e s o u r c e s  of A u s t r a l i a ' ,  h i s  a rg u m en t b e i n g  t h a t
2
g e n e r a l  a d v e r t i s e m e n t  b e n e f i t e d  no s t a t e  -  i t  was c o l o u r l e s s  
f u r t h e r  i f  s p i c e s  w ere  to  be  added by  t h e  Commonwealth, th e y  m ig h t  
f a v o u r  t h e  p a l a t e s  o f  some s t a t e s  a t  t h e  e x p e n se  o f  o t h e r s .  I n  t h e  
c o u r s e  o f  t h e  C o n fe re n c e ,  th e  P r e m i e r s ,  i n c l u d i n g  Wade, a c c e p te d  i n  
p r i n c i p l e  t h e  v iew  t h a t  t h e r e  c o u ld  b e  c o s t  s a v in g s  i f  t h e  
Commonwealth a d v e r t i s e d  t h e  r e s o u r c e s  o f  A u s t r a l i a .  But a l l  
c o n t i n u e d  to  show s u s p i c i o n  o f  any b r o a d e r  F e d e r a l  e n t e r p r i s e  i n  t h e  
fo rm  o f  d i r e c t  r e c r u i t m e n t  o f  s e t t l e r s  from  B r i t a i n  -  s t a t e  a b s o r p t i o n  
r a t e s  a f t e r  a l l  w ere  c o n d i t i o n e d  by employment o p p o r t u n i t i e s  w h ich  th e  
s t a t e s  w ere  b e s t  a b l e  t o  gauge th e m s e lv e s .
D eak in  e x i t e d  from  o f f i c e  i n  A p r i l  1910 and F i s h e r ’ s L abo r  
G overnm ent came t o  pow er. A l th o u g h  t h e  P a r l i a m e n t a r y  V o te  (Budget 
E s t im a t e )  f o r  a d v e r t i s i n g  rem a in e d  unchanged  from  D e a k i n ' s  t im e ,  
o u t l a y s  ( i . e .  a c t u a l  e x p e n d i t u r e s )  d o u b le d  -  A ppendix  4 .A .1 ,  T a b le  1 . 
P a r t l y  i n  an e f f o r t  t o  b r e a k  up l a r g e  e s t a t e s  and t o  i n c r e a s e  t h e  
s u p p ly  o f  l a n d  f o r  s e t t l e m e n t ,  a  p r o g r e s s i v e  t a x  on t h e  unim proved
3
c a p i t a l  v a l u e  o f  l a n d  i n  e x c e s s  o f  £ 5 ,0 0 0  was im p o sed .  And i n  1911, 
Hughes as  spokesm an f o r  t h e  Commonwealth, a p p ro a c h e d  S t a t e  P r e m ie r s  on 
a w id e r  Commonwealth r o l e  i n  t h e i r  im m ig r a t io n  p rogram m es, b u t  no
1 C o n fe re n c e  o f  S t a t e  P r e m i e r s ,  Commonwealth P a r l i a m e n t a r y  P a p e r s , 
1908, V2, p .7 5 .
2 He a l s o  a s s e r t e d  t h a t  t h e  ( B r i t i s h )  E m ig r a n t s '  i n f o r m a t i o n  
O f f i c e ,  whose jo b  i t  was to  d i s t r i b u t e  l i t e r a t u r e  o f  a  g e n e r a l  
n a t u r e  t o  p r o s p e c t i v e  e m i g r a n t s ,  a t  t im e s  d id  more ha rm  th a n  
good .
3 The t a x  was d e s ig n e d  b o th  a s  a  r e v e n u e  r a i s e r ,  and a s  a  means
o f  b r e a k i n g  up l a r g e  e s t a t e s ,  t h e r e b y  p ro m o t in g  c l o s e r  s e t t l e m e n t .
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agreement could be reached between the states as to the degree of
Commonwealth control permissible. The Commonwealth Government then
decided to await the completion of the Commonwealth High Commission
Offices in London before approaching the states again.1 *34 At the
Premiers’ Conference the following year, 1912, the states defined
for the first time, albeit a little unrealistically, the
Commonwealth’s role. It was resolved to ask the Federal government
to provide 25,000 assisted passages, restricting the Commonwealth’s
2role to the provision of funds and nothing else. The Commonwealth’s 
view, as had been Deakin’s, was that it needed a responsible role in 
the recruitment and selection of immigrants and the matter again fell 
into abeyance.
With the Liberal Party gaining office in June 1913, the 
Estimates for FY 1914 of expenditures on Advertising were stepped up 
to £50,000 (from £20,000). Cook, the new Prime Minister, also had 
in mind, like his predecessors, a Federal Immigration Office in 
London to streamline selection and recruitment, and now offered the 
states £150,000 for passage assistance to immigrants, but on the 
condition that they allocate ’a definite function to the Commonwealth’. 
It was not the Commonwealth's intention at this time, however, to take 
over the whole operation, which advisors (wrongly) estimated would cost 
’three quarters of a million a year'. What was endorsed was that 
’£50,000 on advertising and £150,000 as a contribution towards 
passages of, say, 14,000 immigrants would meet the immediate needs 
of policy'.5 Although this figure was only about half the numbers 
the states had originally proposed, they were now prepared to 
seriously negotiate with the Commonwealth. However, the war in 
Europe intervened and it was not until 1920 that a definite scheme 
crystallised.
1 Commonwealth Parliamentary Debates, 1911, p.2565.
Commonwealth Parliamentary Papers; HR Miscellaneous, 1910-12, p.vi.
3 ’Conference of State Ministers', Commonwealth Parliamentary Papers, 
1914, V2, p.267.
4 See Appendix 4.A.1, Table 20.
5 Prime Minister’s Department, General Correspondence Files, Annual 
Single Number Series: 'Immigration’, 1912-15, Commonwealth Archives 
Office: CRS, A2, item 14/466/2.
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At the Premiers’ Conference of 1920 W.M. Hughes, by then Prime 
Minister, proposed that the Commonwealth be solely responsible for 
the recruiting of immigrants abroad and for their transport to 
Australia, while the state governments for their part would advise 
the Commonwealth on the numbers and classes of immigrants that they 
were prepared to receive. The state premiers agreed to discuss the 
scheme with their cabinets and it was adopted. In March 1921,
Percy Hunter, as director, opened the doors of the Australian Migration 
and Settlement Office in Australia House, London. In Australia, 
offices were also opened in Melbourne under the direction of the 
Commonwealth Superintendent of Immigration, Mr Gullett. The 
dramatic change in the relative outlays by Commonwealth and State 
governments on the direct encouragement of immigration can be seen 
in Table 37.
By the agreement, which came to be known as the Joint 
Commonwealth and States Immigration Scheme, the Commonwealth offices 
were to administer the wishes of the states. But the Commonwealth 
tried to play, and in part succeeded in playing, a more positive 
role. Under the joint scheme, immigrants entitled to Commonwealth 
passage subsidies were divided into two basic classes, ’selected’ 
and 'nominated'. Selected immigrants it will be recalled, were 
specific requisitions for certain sub-classes - for instance, farm 
hands, farm lads, domestics - while nominated immigrants were those 
named by friends and relatives or charities resident in Australia.
And the Commonwealth through its advertising campaigns from both 
Melbourne and London offices, sought to influence the aggregate 
number of nominations.
The second way the Commonwealth government sought to play more 
than a purely passive role in immigration was in setting and revising 
the scale of passage subsidies; these were the most direct of the 
\>rice bids' for new population. Table 2 of Appendix 4.A.1 sets out 
in detail the scale and numerous changes that occurred in passage 
rates for immigrant classes. One interesting aspect of the variation 
in rates is that they were not systematically reduced for all classes. 
For instance, from the mid twenties the rate for married or widowed
1 Functions and costs are outlined in Appendix 4.A.I.
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adults without children rose, while the rate per child (in groups A 
and B), were substantially reduced throughout the twenties; this 
suggests that one increasing dimension of demand was for 
people in general as distinct from current labour. In 
revising passage rates the Commonwealth's policy advisors assessed, 
among other things, demand and target objectives relative to budgetary 
constraints. Farrands, Secretary to the Development and Migration 
Commission, in a lengthy document for the Prime Minister summarised 
these considerations,
The question of further reducing the assisted passage 
rates is of course one of Government policy, and must be 
considered from the following viewpoints:- (a) whether 
further reductions in passage rates are likely to lead to 
considerably increased migration; and (b) whether the 
Government is justified in increasing, and is in a position 
to increase, its annual expenditure on assisted passages.
It is fairly obvious, I suggest, that further reduced rates 
will result in an increased flow of Nominated migrants and 
domestics.1 2
Farrands then went on to offer estimates of the extra numbers (25-50
per cent increase in nominees) and the extra expenditure so incurred,
the Commonwealth's new share being estimated at £226,411. Nor was
the projection of extra numbers against the background of costs and
constraints a procedure of analysis adopted only after the
2establishment of the Commission.
But the Commonwealth's power to influence the inflow via 
advertising and revision of passage subsidies was asymmetric. it 
could influence the flows up to the levels desired or tolerated by 
the states but it could not push inflows beyond these state tolerance 
limits. Targets and tolerance limits are discussed later in 
the chapter. It might be noted here, however, that the Commonwealth 
saw a third way of influencing the inflow: by enhancing the employment
1 Prime Minister's Department, Correspondence File, Multi-Number 
Series, Third System: 'Passage Money Policy', Commonwealth Archives 
Office: CRS A461, items A349/1/4.
2 See Department of Immigration, Correspondence file, Class 5:
’Passage Money Agreements, British and Commonwealth Governments', 
1922-27, Commonwealth Archives Office: CRS A436, items 46/5/3718, 
part 1; Prime Minister's Department, Correspondence file, multi­
number series, second system: 'Immigration encouragement. Expenditure', 
1920-25, Commonwealth Archives Office: CRS A458, items H154/5.
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c a p a c i t y  o f  th e  s t a t e s ,  i t  c o u ld  a l t e r  t h e  s t a t e  t a r g e t  l e v e l s .  I t
e f f e c t e d  t h i s  by r a i s i n g  t a r i f f  b a r r i e r s  and by f a c i l i t a t i n g  w i t h
o f f e r s  o f  ’ cheap money’ p u b l i c  w orks and l a n d  s e t t l e m e n t  p r o j e c t s
d e s ig n e d  to  i n c r e a s e  d i r e c t l y  t h e  s t a t e s ’ a b s o r p t i v e  c a p a c i t y  f o r  new 
1
p o p u l a t i o n .  I t  was w i t h  t h i s  g o a l  i n  mind t h a t  t h e  Em pire  S e t t l e m e n t  
A ct o f  1922 , and i n  p u r s u a n c e  o f  i t ,  t h e  £34 M i l l i o n  A greem ent o f  1925 
w ere  e n t e r e d  i n t o  w i t h  t h e  U n i t e d  Kingdom.
The Em pire  S e t t l e m e n t  A ct p r o v id e d  a maximum o f  £ 1 .5  m i l l i o n  i n  
t h e  f i r s t  y e a r ,  £3 m i l l i o n  a n n u a l l y  t h e r e a f t e r  (15 y e a r s )  f o r  l a n d  
s e t t l e m e n t ,  k i n d r e d  d e v e lo p m en t  sch em es , and  s h a r i n g  ( h a l f )  o f  t h e  
c o s t s  w i th  t h e  Commonwealth o f  a s s i s t e d  p a s s a g e s .  The s t a t e s  w ere  
t o  r e c e i v e  lo a n  moneys th ro u g h  th e  Commonwealth, th u s  g i v i n g  i t  
c o n t r o l  o v e r  e x p e n d i t u r e .  By a f u r t h e r  a g re e m e n t  b e tw e e n  t h e  B r i t i s h  
and Commonwealth governm en ts  i n  A p r i l  1925, p r o v i s i o n  was made f o r  
a d d i t i o n a l  Commonwealth l o a n  r a i s i n g s  b r i n g i n g  t h e  t o t a l  to  £34 m i l l i o n .  
But even  h e r e  th e  Commonwealth r o l e  was l i m i t e d  , s i n c e  t h e  e x p e n d i t u r e s  
o f  th e  s t a t e s  on w orks programmes many t im e s  e x c e e d e d  t h o s e  f a c i l i t a t e d  
by Commonwealth lo a n  n e g o t i a t i o n s  u n d e r  t h e  te rm s  o f  t h e  M ig r a t i o n  
Agreemen t s .
I n  summary th e n ,  t h e  s t a t e s  m a i n t a i n e d  f a i r l y  f i r m  h a n d s  on th e  
r e i n s  o f  im m ig r a t io n  p o l i c y .  S t a t e s '  r i g h t s  w ere  a s s e r t e d ,  th o u g h
1 I n t e r e s t  s u b s i d i s e d  l o a n s .
p
In  1921 th e  P r e m ie r  o f  WA made a  v i s i t  to  London and a t t e m p t e d  t o  
n e g o t i a t e  d i r e c t l y  w i th  t h e  I m p e r i a l  Governm ent f o r  a  scheme i n  t h a t  
S t a t e .  Hughes c a b le d  th e  S e c r e t a r y  of S t a t e  f o r  t h e  C o lo n ie s .
. . . h e r e  i s  t h e  c ru x  o f  t h e  w h o le  q u e s t i o n .  I f  you  l e n d  
d i r e c t  to  t h e  S t a t e s . . .  t h e r e  w i l l  be no c o n t r o l  o r  
a u t h o r i t y  o v e r  e x p e n d i t u r e  o r  t h e  w o rk in g  of t h e  sch em es .
And t h a t  w i l l  be  a  v e ry  bad  t h i n g  in d e e d  f o r  i m m i g r a t i o n . . . .
You c a n n o t  p o s s i b l y  s u p e r i n t e n d  from  such  a g r e a t  d i s t a n c e .
We a r e  on th e  s p o t  and we r e p r e s e n t  a l l  A u s t r a l i a .  By a l l  
means d i s c u s s  schem es w i t h  v i s i t i n g  P r e m ie r s  b u t  l e t  
C’w e a l t h  d e a l  w i t h  them and  you  d e a l  d i r e c t  w i t h  C’w e a l t h .
In  t h i s  way and t h i s  way o n ly  can  you  h a v e  a s s u r a n c e  t h a t  
y o u r  money i s  b e in g  u se d  to  b e s t  a d v a n ta g e .
P r im e M i n i s t e r ’ s D e p a r tm e n t ,  C o r re s p o n d e n c e  F i l e ,  Commonwealth A r c h iv e s  
O f f i c e : i t e m  A458 G 154/7 , P t  1.
3 The A greem en ts  a r e  d i s c u s s e d  i n  more d e t a i l  l a t e r  i n  t h i s  c h a p t e r .
The f u l l  t e x t  o f  b o t h  t h e  Em pire  S e t t l e m e n t  A ct and th e  £34 M i l l i o n  
A greem ent a r e  g iv e n  i n  A ppendix  4 . A . 2.
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w i t h  t h e  o f f e r i n g  o f  f i n a n c i a l  a s s i s t a n c e ,  t h e  Commonwealth was 
a s s i g n e d  r e s p o n s i b i l i t y  f o r  r e c r u i t i n g  and  t r a n s p o r t i n g  m ig r a n t s  t o  
A u s t r a l i a .  The r o l e  a l l o c a t e d  t o  t h e  Commonwealth was n o t  e n t i r e l y  
p a s s i v e ;  i t  h ad  some l i m i t e d  m a n o e u v r a b i l i t y  i n  b r i n g i n g  th e  in f lo w  
up t o  s t a t e  t a r g e t  l e v e l s ,  by a d v e r t i s i n g  and  by v a r y i n g  p a s s a g e  
s u b s i d i e s .  F u r t h e r  t h e  Commonwealth c o u ld  a l s o  m anoeuvre  t h e  s t a t e  
t a r g e t s  somewhat by employment p o l i c i e s  s u c h  a s  t h e  t a r i f f  and 
a r r a n g i n g  cheap  d e v e lo p m e n ta l  m on ies  f o r  t h e  s t a t e s .
T a r g e t s
A number o f  d i f f i c u l t i e s  s u r r o u n d  t h e  i d e n t i f i c a t i o n  and , in d e e d  
t h e  v e r y  n a t u r e  o f  ’ t a r g e t  s e t t i n g ' .  T a r g e t s  w ere  o f t e n  s t a t e d  on t h e  
e l e c t i o n e e r i n g  s t a g e  w i t h  l i m i t e d  r e f e r e n c e  t o  r e a l i t y ,  o r  b a n d ie d  
b e tw e e n  p o l i t i c a l  l e a d e r s  w i t h  s i m i l a r  a b a n d o n .  Even w here  p o l i t i c s  
d id  n o t  e n t e r  d i r e c t l y ,  b u r e a u c r a t s  and  a d v i s o r s  w ere  c a p a b l e  o f  
e s p o u s in g  p o l i c y  p r e s c r i p t i o n s  q u i t e  d i v o r c e d  from  p r a c t i c a l i t i e s .
The n e e d  f o r  p o p u l a t i o n  and  th e  r e q u i s i t e  t a r g e t  was t h e  d ic tu m  
o f  H u g h e s ’ Chatswood p o l i c y  s p e e c h  o f  O c to b e r  1922. The la n g u a g e  was 
c o l o u r f u l
H e re ,  a s  i n  A m erica ,  we have  s e e n  th e  s o - c a l l e d  
d e s e r t  p u sh e d  b ack  and w aving  f i e l d s  o f  w hea t  
now a r e  s e e n  w here 30 o r  40 y e a r s  ago i t  was g e n e r a l l y  
a c c e p t e d  c e r e a l s  would n e v e r  g row . And w hat i s  t h e  
name o f  t h e  m a g ic ia n  t h a t  h a s  w orked  t h e s e  w o n d e r f u l  
ch a n g es?  H e re ,  as  i n  A m erica ,  i t  i s  " P o p u l a t i o n ” .
As t h e  p e o p le  ad v a n ce ,  t h e  d e s e r t  r e c e d e s .  P o p u l a t i o n  
i s  t h e  g o ld e n  key w h ich  w i l l  u n lo c k  a l l  d o o r s ,  sweep 
a s i d e  a l l  o b s t a c l e s .  When we num ber 5 0 ,0 0 0 ,0 0 0  
i n s t e a d  o f  5 ,5 0 0 ,0 0 0 ,  we can u n d e r t a k e  t a s k s  now f a r  
beyond  o u r  im m ature  s t r e n g t h .
I f  we w is h  to  d o u b le  o u r  p o p u l a t i o n  i n  20 y e a r s  
we m ust i n c r e a s e  t h e  i n f l u x  from  o v e r s e a s  by o v e r  
1 0 0 ,0 0 0  p e r  annum.^
1 P r im e  M i n i s t e r ' s  D e p a r tm e n t ,  C o r re s p o n d e n c e  F i l e ,  M u lt i -N um ber  S e r i e s ,  
T h i rd  S ystem : ’ Im m ig ra t io n  E ncou ragem en t  S t a t e  S e t t l e m e n t  Schemes NSW 
1923 A g r e e m e n t ' , 1 921 -28 . Commonwealth A r c h iv e s  O f f i c e : CRS A461, 
i t e m  n o .D 3 4 9 / l / 5  P t  1 . On e v e n t u a l  p o p u l a t i o n  l e v e l s ,  Hughes even  
sp o k e  beyond  50 m i l l i o n .  At a m e e t in g  w i t h  t h r e e  s t a t e  P r e m ie r s  a t  
h i s  M e lb o u rn e  o f f i c e  i n  November 1920 Hughes a d d r e s s e d  Theodore 
( P re m ie r  o f  Q u een s lan d )
T h e re  i s  a man named G r i f f i t h s  T a y l o r  who s a y s  t h i s  c o n t i n e n t  
w i l l  o n ly  t a k e  50 m i l l i o n  p e o p l e .  I  h o n e s t l y  b e l i e v e  New S o u th  
W ales c o u ld  h o ld  t h a t  many, and i f  you  o n ly  t a k e  some p a r t s  o f  
y o u r  S t a t e ,  t h e  t a b l e  l a n d ,  t h a t  w ou ld  t a k e  n e a r l y  50 m i l l i o n ,
I  s h o u ld  s a y .  ( c o n t in u e d )
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I n  a s i m i l a r l y  o p t i m i s t i c  v e i n ,  when D eak in  a s k e d  t h e  NSW P r e m i e r ,
Wade, i n  1906 t h a t  s t a t e ' s  t a r g e t  -  w i th  an eye t o  Commonwealth
p a r t i c i p a t i o n  -  t h e  r e p l y  was 100 f a m i ly  h e a d s  p e r  w eek , w i t h
s u b s t a n t i a l  c a p i t a l  o f  £ 5 0 0 - 1 , 0 0 0 . 1 W orking c l a s s  d e n iz e n s  o f
E n g l a n d 's  g r e a t  i n d u s t r i a l  c e n t r e s  -  A u s t r a l i a ' s  p r i n c i p a l  s o u r c e
o f  new p o p u l a t i o n  -  w ere  c e r t a i n l y  n o t  so  w e l l  endowed. And g iv e n
W ade 's  h o s t i l i t y  to w a rd s  D eak in  o v e r  ' s t a t e s  r i g h t s ' ,  t h e  f o r m e r ' s
h y p o t h e t i c a l  r e q u i s i t i o n  c an  be  g iv e n  l i t t l e  c r e d e n c e ,  r a t h e r  r e g a r d e d
as  a t o n g u e - i n - c h e e k  e x e r c i s e .  What was n o t ,  how ever ,  was a d e s p a t c h
from  V i c t o r i a ' s  A gent G e n e r a l  t o  h i s  P re m ie r  i n  May o f  1922 ,
I  am s a t i s f i e d  t h a t  o u r  g r e a t  o b j e c t i v e  s h o u ld  b e  to  
s e c u r e  t h e  b e s t  c l a s s e s  o f  m ig r a n ts  w h ich  u n d o u b te d ly  
a r e  t h o s e  b e lo n g i n g  to  t h e  M id d le  C l a s s e s  such  as  
Army O f f i c e r s  and (ex)  P u b l i c  S ch o o l  men, t h e  
m a j o r i t y  o f  who h a v e  e i t h e r  g o t  money th e m s e lv e s  o r  
h a v e  r e l a t i o n s  and r e l a t i v e s  o r  f r i e n d s  w i th  i t . 2
W h i l s t  such  im m ig ra n ts  w ere  d e s i r a b l e ,  i t  was n o t ,  n o r  had  i t  e v e r
b e e n ,  from  t h e s e  s o c io - e c o n o m ic  g ro u p s  t h a t  m ig r a n t s  f o r  A u s t r a l i a
w ere  drawn en m a s s e . G iven  e le m e n ts  o f  p o l i t i c a l  t h e a t r i c s  and  on
o c c a s i o n  l a c k  o f  r e a l i t y  a b o u t  t h e  m ark e t  i n  w hich  t h e  g o v e rn m e n t  was
b i d d i n g ,  w ere  t h e r e  t a r g e t s  and w ere  th e y  a c t u a l l y  met?
T h ere  w ere  i n d e e d  rough  t a r g e t s  and th e  e a s i e s t  way t o  a s s e s s
them i s  to  exam ine  how th e y  w ere  c o n c e iv e d .  T a r g e t s  w ere  f o r  t h e
m ost p a r t  c ru d e  f o r e c a s t s  b a s e d  upon p a s t  i n f lo w s  and  e x p e n d i t u r e s
and c u r r e n t  n e e d s .  H ughes ' l o f t y  t a r g e t  o f  1 0 0 ,0 0 0  p e r  annum was
3
b a s e d ,  a c c o r d in g  t o  h im , on th e  1913-14 i n f l o w .  G u l l e t t ,  S u p e r i n t e n d e n t  
o f  t h e  Commonwealth I m m ig ra t io n  O f f i c e ,  was r a t h e r  more g e n e r a l  i n  
s p e a k in g  o f  a t a r g e t ,  d e f i n i n g  i t  i n  te rm s  o f  an a v e ra g e  n o t  a  
s p e c i f i c  y e a r ,
1 ( c o n t i n u e d )
P rim e M i n i s t e r ' s  D e p a r tm e n t ,  C o r re s p o n d e n c e  F i l e ,  M u lt i -N u m b e r  S e r i e s  
( T h i r d  S y s te m ) :  ' I m m ig r a t i o n  E n co u rag em en t .  Main P o l i c y  F i l e ,  1 9 1 9 - 1 9 2 4 ' ,  
Commonwealth A r c h iv e s  O f f i c e : CRS A458, i t e m  [G154/7] P t  1 .
^ I m m i g r a t i o n ' ,  Commonwealth P a r l i a m e n t a r y  P a p e r s , V2, 1906, p .1 0 7 2 .
2 P r e m ie r s  D e p a r tm e n t ,  C o r re s p o n d e n c e  F i l e ,  V i c t o r i a n  A r c h iv e s  O f f i c e ,
P 2 2 /1 4 7 1 .
0 P r im e  M i n i s t e r ' s  D e p a r tm e n t ,  C o r re sp o n d e n c e  F i l e ,  M u lt i -N u m b e r  S e r i e s  
( T h i r d  S y s te m ) ,  ' I m m ig r a t io n  E n c o u rag e m en t .  Main P o l i c y  F i l e ,
1 9 1 9 - 1 9 2 4 ' ,  Commonwealth A r c h iv e s  O f f i c e : CRS A458, i t e m  [G 154/7]
P t  1. A c a b le  f ro m  H ughesc to  t h e  B r i t i s h  S e c r e t a r y  o f  S t a t e ,
November 1921.
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The capacity of Australia to absorb immigrants 
during years of normal, but not special, public works 
development, was clearly shown over the period 
1909-13. During those five years the Commonwealth 
made a net gain by immigration of 260,000 people.
In 1912 our net gain was 84,000.1
By implication the national or Commonwealth target was somewhere
between 52-84 thousand per annum.
Where there was no history to draw on, as in the case of the
states before the war, then programmes were started slowly and then
allowed to grow, depending on the current situation. Results and
expenditures were scrutinised and in the parliamentary Estimates past
and projected expenditures were neatly juxtaposed.
Furthermore, targets were fluid things, conceived against past
performance and current objectives and constraints. Even in the case
of the Commonwealth, it would be quite wrong to suggest that targets
were inflexible. In debating the item of £200,000 for passage
subsidies in the 1922 Loan Bill, for instance, Hughes indicated that
practical matters had pruned loftier goals.
The amount provided on the Estimates will be sufficient 
to cover the passage money of approximately 30,000 
immigrants including adults and children (he went on)
...the Government regrets very much that the prospects 
for the year (the post WW1 slump)...are not as to warrant 
a very much larger expenditure on passage money.2
It was the practice of the Australian office to project total numbers
roughly on the basis of numbers assisted and the past ratio of
3assisted to unassisted which, at least on this basis, suggests that 
the annual target for 1922 was fully 40 per cent below Hughes’ 
illusorily static one of 100,000 immigrants per annum. Following 
the £34 million Agreement of April 1925, by which Australia was to 
settle 450,000 migrants in 10 years, Earl Page’s budgets almost 
tediously reported 'targets’ of 45,000 assisted immigrants. But on 
a year to year basis the target was never viewed as fixed at this
1 Ibid., November 1921.
o W.M. Hughes, Commonwealth Parliamentary Debates, August 1922, 
p.1813 and p.1816.
--Prime Minister’s Department, Correspondence File, Multi-Number 
Series, Third System: Commonwealth Archives Office: CRS A461, 
items A349/1/4.
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1
l e v e l ,  and in d e e d  t h i s  a b s o r p t i o n  c l a u s e  was l a t e r  
ab a n d o n ed .
T a r g e t s  w ere  n o t  o n ly  f l e x i b l e  b e tw e e n  y e a r s  b u t  th e y  w e re  
ch an g ed  w i t h i n  t h e  y e a r .  The r e a s o n s  a r e  e l a b o r a t e d  l a t e r ,  b u t  
a  p r im e  f a c t o r  was s h o r t  ru n  l a b o u r  m a rk e t  d i s e q u i l i b r i u m .
Some o f  t h e  m ost d r a m a t i c  c h a n g es  o c c u r r e d  w i t h  r e g a r d  
t o  s t a t e  r e q u i s i t i o n s  on th e  Commonwealth f o r  fa rm  la b o u r e r s - ,  
s h i p s  w ere  even  r e d i r e c t e d  in  l i g h t  o f  t h e  h a r v e s t  and l a b o u r  
r e q u i r e m e n t s .  F o r  i n s t a n c e  th e  M ig r a t i o n  Commission c a b le d  t h e  
London O f f i c e ,
Owing e x c e e d in g ly  a d v e r s e  o u t lo o k  w e s t e r n  and s o u th  
w e s t e r n  w hea t  b e l t  New Sou th  W ales im p e l l e d  re v ie w  
i t s  r e q u i s i t i o n  farm  w o r k e r s .  They w i l l  do a l l  
p o s s i b l e  p l a c e  th o s e  due A ugust  b u t  n o t  s a n g u in e  
r e g a r d i n g  any l a t e r  a r r i v a l s .  They r e q u e s t  
r e c r u i t i n g  c e a s e  f o r t h w i t h  a l s o  e f f o r t s  be  made 
a l l o c a t e  o t h e r  s t a t e s  t h o s e  a l r e a d y  r e c r u i t e d . . .  
you  e n d e a v o u r  e f f e c t  t r a n s f e r s  f rom  New South  
W ales to  W e ste rn  A u s t r a l i a  V i c t o r i a . 1 2
W h i l s t  i t  w ould  be wrong to  im ply  t h a t  changes  i n  r e q u i s i t i o n s  w e re
h i g h l y  a t t u n e d  t o  t h e  s m a l l e s t  v a r i a t i o n  i n  su ch  f a c t o r s ,  i t  a l s o
i s  i m p o r t a n t  to  r e a l i s e  t h a t  t a r g e t s  w ere  n o t  v iew ed  a s  f i x e d
a n n u a l  b l o c k s  i n c a p a b l e  o f  c h a n g e .  F o r  t h i s  r e a s o n  e x c e s s
d e m an d -su p p ly  from  t h e  A u s t r a l i a n  v i e w p o in t  c a n n o t  s im p ly  be
g a u g e d ,  f o r  i n s t a n c e ,  a s  t h e  d i f f e r e n c e  be tw een  p a r l i a m e n t a r y
E s t i m a t e s  ( i n t e n d e d  e x p e n d i t u r e s )  and  a c t u a l  e x p e n d i t u r e s ,  f o r
su c h  m e a s u re s  i g n o r e  c h a n g in g  g o a l s  w i t h i n  t h e  f i n a n c i a l  y e a r .
One r e l a t e d  q u e s t i o n  r e m a in s .  Were t a r g e t s  met? Did g o v e rn m e n ts
r e g u l a r l y  end up w i t h  few er  num bers  t h a n  t h e  ex  a n te  maximum
d e s i r e d ?
1 F o r  i n s t a n c e ,  f o r  1925/26  th e  A u s t r a l i a n  O f f i c e  e s t i m a t e d  an  a s s i s t e d  
i n f l o w  o f  3 1 ,000  a t  £ 3 0 1 ,8 6 2 .  The E s t i m a t e s  f o r  t h e  y e a r  ( a s  v o t e d )  w ere  
£ 3 0 5 ,0 0 0  (A ppend ix  4 .A .1 ,  T a b le  1) w h ich  s u g g e s t s  t h a t  Dr P a g e ’ s 
r e f e r e n c e  t o  4 5 ,0 0 0  was a f a i r l y  h o l lo w  and p o l i t i c a l  o n e ,  i . e . ,  by  t h e  
above  c a l c u l a t i o n s  th e  E s t im a t e s  c o u ld  n o t  have  even  c o v e re d  4 5 ,0 0 0 .
See D e p a r tm en t  o f  I m m ig r a t io n ,  C o r re s p o n d e n c e  f i l e ,  C la s s  5: 'P a s s a g e
Money A g re e m e n ts .  B r i t i s h  and Commonwealth G o v e r n m e n ts ' ,  1 9 2 2 -2 7 ,  
Commonwealth A r c h iv e s  O f f i c e : CRS A436, i t e m  4 6 /5 /3 7 1 8 ,  p a r t  1 .
2 P r im e  M i n i s t e r ' s  D e p a r tm e n t ,  C o r re s p o n d e n c e  f i l e ,  m u l t i - n u m b e r  s e r i e s ,  
Second System : ' I m m ig r a t i o n .  R e q u i s i t i o n s  from  S t a t e s .  G e n e r a l ' ,  
1927^-29, Commonwealth A r c h iv e s  O f f i c e : CRS A458, i t e m  V 154/13 .
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From w ha t  h as  a l r e a d y  b e e n  s a i d  o f  t h e  n a t u r e  o f  t a r g e t s  -  t h e i r  
a b i l i t y  t o  be changed  i n  m id s t re a m  -  c o m p a r iso n s  o f  a n n u a l  r e q u i s i t i o n s  
an d  a c t u a l  a r r i v a l s  m ust b e  made c a u t i o u s l y .  F u r t h e r ,  t h e  r e c o r d s  
o f  t h e  V i c t o r i a n  and NSW s t a t e  im m ig r a t io n  a g e n c i e s  have  lo n g  s i n c e  
v a n i s h e d .  Thus th e  c o m p a r iso n s  m ust be  made w i t h  in c o m p le t e  and  
p a tc h y  d a t a .  Most o f  t h i s  d a t a  i s  g iv e n  i n  T a b le s  38 and 39 , 
t h e s e  c o v e r in g  r e q u i s i t i o n s  and a r r i v a l s  i n  V i c t o r i a  1921 and  1922, 
and  i n  NSW, 1925 to  1928. The d a t a  a s  p r e s e n t e d  r e q u i r e  
e l a b o r a t i o n .
The NSW r e q u i s i t i o n  f o r  200 fa rm  s e t t l e r s  was p l a c e d  i n
November 1923. Each m ig r a n t  s e t t l e r  was t o  p o s s e s s  £500 c a p i t a l  and
th e y  w ere  t o  a r r i v e  ' a s  soon  a s  p o s s i b l e  a f t e r  J a n u a r y  1, 1 9 2 4 ' .  I n
F e b r u a r y  1924 th e  Commonwealth O f f i c e  in fo rm e d  th e  NSW P re m ie r
t h a t  no d e f i n i t e  b o o k in g s  had  y e t  b e e n  a r r a n g e d .  In  i t s  o p i n io n  i t
was a lm o s t  i m p o s s ib l e  t o  f i n d  p r o s p e c t i v e  s e t t l e r s  w i t h  £500 c a p i t a l
and  t h a t  ' a d v e r t i s i n g  w ould  have  to  be  g r e a t l y  expanded  a n d / o r  th e
2
c a p i t a l  r e q u i r e m e n t  r e d u c e d ' . NSW was r e l u c t a n t  to  c o n s e n t  to  
e i t h e r  o f  t h e s e  p r o p o s a l s .  I t  e v e n t u a l l y  a g r e e d  t o  lo w e r  t h e  c a p i t a l  
r e q u i r e m e n t  by £200. The r e q u i s i t i o n  f o r  1 ,2 0 0  fa rm  w o rk e rs  was 
f o rw a rd e d  t o  London i n  May 1925 , t h e  a r r a n g e m e n t  b e in g  f o r  '2 0 0
3
u n m a r r ie d  farm  w o rk e rs  p e r  month e x p e r i e n c e d o r  i n e x p e r i e n c e d ' .
The r e q u i s i t i o n  s to o d  f o r  s i x  m onths from  th e  b e g in n i n g  o f  O c to b e r  -  
t h e  h a r v e s t  s e a s o n .  The n e x t  c o n c r e t e  r e q u i s i t i o n  was f o r  600 i n  1928. 
A ga in  t h i s  was a h i g h l y  s e a s o n a l  demand, t h e  NSW governm en t l a t e r  
r e p o r t i n g :
1 The r e c o r d s  o f  t h e  V i c t o r i a n  and New S o u th  W ales Im m ig r a t io n  and 
L abou r  B ureaus  a r e  n e i t h e r  h e ld  by t h e  s t a t e  A r c h iv e s  O f f i c e s  n o r  by 
t h e  c u r r e n t  Labour D e p a r tm e n ts .  Some i n f o r m a t i o n  i s  
a v a i l a b l e  from  t h e  V i c t o r i a n  P r e m i e r ' s  D e p a r tm en t  -  
c o r r e s p o n d e n c e  f i l e s  -  a l t h o u g h  i t  i s  c l e a r  t h a t  t h e s e  f i l e s  have  
b e e n  h e a v i l y  p r u n e d .  The same i s  t r u e  o f  th e  f i l e s  o f  th e  NSW 
P r e m i e r ' s  D e p a r tm e n t .  I t  i s  t h o u g h t  t h a t  t h e  D e p a r tm en t  d e s t r o y e d  
a b o u t  80 p e r  c e n t  o f  i t s  o l d  f i l e s  d u r in g  th e  1950s .  A s e a r c h  
th ro u g h  w hat r e m a in s  was n o t  f r u i t f u l .  The s o u r c e  o f  t h e  d a t a  
c h r o n i c l e d  i n  th e  T a b le  i s  t h e  Commonwealth A r c h iv e s  O f f i c e , and  even 
h e r e  t h e  r e c o r d s  a r e  f a r  from  c o m p le te .
 ^ P r im e  M i n i s t e r ' s  D e p a r tm e n t ,  C o r re s p o n d e n c e  F i l e ,  M ult i -N um ber  
S e r i e s ,  T h i r d  System : ' I m m ig r a t i o n  E ncou ragem en t  S t a t e  S e t t l e m e n t  
Schemes NSW 1923 A g r e e m e n t ' , 1 9 2 1 -2 8 .  Commonwealth A r c h iv e s  O f f i c e : 
CRS A461, i t e m  n o .D 3 4 9 / l / 5  P t  1.
3 I b i d .
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We got 450 from our last year's requisition of 600, 
and because 150 of them arrived long after the due 
date, we got Victoria to take 70.
If there was a shortage of farm workers at certain times, at
other times the London Office had a 'waiting list'. In March 1926,
for instance,the Deputy Director cabled the Australian Office,
Owing large increase of applications farm workers, 
please telegraph prospects of Victoria and Western 
Australia increasing requisitions. Parties already 
completed for May. Present position causing 
embarrassment.* 2 34
Further, Victoria's early requisitions were, judging by Table 39
3 ,fairly well met. And in the instance of farm settlers , a waiting
list' is apparent; Victoria required that settlers be in possession
of £150-200 capital compared with NSW requirement of £ 500. The
Victorian Premier in August 1926 was informed that
Over 200 applicants of this type are now available 
and the Commonwealth Authorities in London desire 
to learn urgently whether your State is prepared 
to authorise the acceptance of any of these. ^
* Department of the Interior. Correspondence file, annual single 
number series: 'File No.l. State Requisitions. NSW', 1929-30. 
Commonwealth Archives Office: CRS Al, item 32/7159.
2 Department of Immigration. Correspondence file, Class 5:
'Passage Money Agreements. British and Commonwealth Governments', 
1922-27, Commonwealth Archives Office: CRS A436, item 46/5/3718, 
part 1. The 'waiting list' apparently continued to grow. A 
cable from the London Office for Mr Gepp (Development and 
Migration Commission Chairman) indicated that by November 1926,
In addition over 200 farm workers provisionally 
approved.... there are already 500 additional 
applications awaiting decision. Suggest strong 
representations be made to Victoria to accept 
at least 200 to arrive January, February and 
March; this would relieve congestion.
Prime Minister's Department, Correspondence files, multi-number 
series, second system: 'Immigration. Cables for Mr Gepp', 1926-27. 
Commonwealth Archives Office: CRS A458, item N154/15.
3 'Settlers', as distinct from workers, were recruited under land 
schemes and were supposed to receive forms upon arrival.
4 Prime Minister's Department, Correspondence file, Multi-Number 
 ^Series (Third System): Immigration^ State Government Schemes
(Prior to £34,000,000 Agreement), Victoria, 1925-1934', 
Commonwealth Archives Office: CRS A461, item 1349/1/5 Pt 2.
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T a b le  39: V i c t o r i a ,  R e q u i s i t i o n s  and A r r i v a l s
CY 1921 CY 1922
R e q u i s i t i o n s  A r r i v a l s R e q u i s i t i o n s  A r r i v a l s
N om inated 5426 2260 4250 4237
Farm W orkers 1000 1149 5000 4241
N o n - a g r i c u l t u r a l i s t s 400 536 — —
D o m e s tic s 1000 42 o ld  o r d e r 278
Farm  Lads 600 — o ld  o r d e r 107
S o u rc e :  V i c t o r i a n  S t a t e  A r c h i v e s : P r e m i e r ' s  D e p a r tm e n t ,  
M is c e l l a n e o u s  Box, Land S e t t l e m e n t .
N o te :  The London Agency commenced o p e r a t i o n  i n  March
1921.
On t h e  b a s i s  o f  t h e  e v id e n c e  o f  t h e  T a b l e s ,  i t  does seem c l e a r  
t h a t  t a r g e t s  f o r  m e n ia l  w o rk e rs  and c h i l d r e n  ( t r a i n e e  f a r m e r s  and 
d o m e s t i c s )  w ere  r e g u l a r l y  n o t  m et .  T h is  s i t u a t i o n  a p p e a r s  t o  have  
h e l d  f o r  th e  o t h e r  s t a t e s  t o o ,  th e  D evelopm ent and  M ig r a t io n  
Commission r e p o r t i n g  i n  1929 t h a t
The M ig r a t io n  and S e t t l e m e n t  O f f i c e ,  London, 
h a s  n o t  b e e n  a b l e  f o r  some t im e  to  m eet f u l l y  t h e  
r e q u i s i t i o n s  o f  t h e  S t a t e s . . . f o r  Boys and 
H ouseho ld  W o r k e r s .1
T h a t  t a r g e t s  f o r  t h e s e  p a r t i c u l a r  g ro u p s  w ere  n o t  m et r e f l e c t e d  
c o n d i t i o n s  o f  s u p p ly  and th e  f a i l u r e  o f  g o v e rn m e n ts  to  r a i s e  t h e i r  
p r i c e  b i d s  a c c o r d i n g l y .  The ' s h o r t a g e s '  i n  t h i s  s e n s e  w ere  s p u r i o u s ,  
f o r  go v e rn m en ts  w ere  aw are  t h a t  p e c u n ia r y  i n c e n t i v e s  needed  to  be  
r a i s e d  i f  num bers w ere  to  be  i n c r e a s e d .  I t  was r e a d i l y  a d m i t t e d  by 
t h e  A u s t r a l i a n  a u t h o r i t i e s  t h a t  t h e s e  g ro u p s  w ere  h i g h ly  so u g h t  
a f t e r  i n  E n g la n d ,  and t h a t  C an a d ian  c o m p e t i t i o n  f o r  farm  l a d s  was 
p a r t i c u l a r l y  a c u t e .  Canada o f f e r e d  f r e e  t r a v e l  and a l o a n ,  f r e e  o f  
i n t e r e s t ,  o f  £500 when l a d s  a t t a i n e d  21 y e a r s .  I n  t h e  l a t e  t w e n t i e s ,
1 P rim e M i n i s t e r ' s  D e p a r tm e n t ,  C o r re s p o n d e n c e  F i l e ,  M u lt i -n u m b e r  s e r i e s ,  
T h i r d  sy s te m :  'N o m in a t io n  o f  Im m ig ra n ts  -  P o l i c y ' , Commonwealth A r c h iv e s  
O f f i c e , CRS A461, i t e m  F 3 4 9 /1 /2  P a r t  1 . R e q u i s i t i o n s  f o r  a l l  t h e  s t a t e s  
i n  1929 w ere  a s  f o l l o w s :
Boys 2243 -  m on th ly  a v e r a g e  187
H ouseho ld  workers 3452 -  m on th ly  a v e ra g e  287
A r r i v a l s  (m on th ly  a v e ra g e s )  am ounted  t o :
Boys 109
H ouseho ld  w o rk e rs  102
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the Migration Commission, in this light, considered free passages 
for children 12-17 years1 2, but the rates were not in fact reduced. 
Similarly from the mid twenties, no additional incentives were held 
out to domestics (they, however, already received free travel).
Numerically by far the most important group of arrivals were
those under personal nominations. And here the gap between
target requisitions and actual arrivals was small. The major
discrepancy in the instance of Victoria in 1922 was due to the bulk
of the applications arriving very late in the year - most were
processed in 1923. The gaps that did exist in normal years (other
than 1921) were caused by cancellations and the failure of some
2migrants to pass the compulsory medical exam. The close correspondence 
between requisitions and arrivals is not, of course, too surprising 
as immigrants were, in a real sense, 'pre-selected*. That the first 
stage in this process was personal nomination by friends or relatives 
in Australia did not mean, however, that the target was simply defined 
by the pens of nominators, and independent of government control. 
Governments exercised control of the flow by varying subsidies and the 
speed with which they processed such nominations. Past trends, current 
objectives, anticipated costs and constraints all played an important
1 Department of the Interior, Correspondence File, class 5: 'Assisted 
migration - general policy'. Commonwealth Archives Office: CRS A436, 
item 46/5/19, File No. 1.
Among supply considerations and with regard to children, the 
Australian authorities noted, along with Canadian competition, the 
falling birth rate in the UK, the high demand of UK industry, and the 
reluctance of parents to divest themselves of an investment good, viz., 
their children's earning power. See Colonel Manning's (Director,
London offices) report, Commonwealth Archives Office: CRS Al, item 
32/7159, op.cit., item dated 16.1.29. The London Times saw the 'shortage' 
of child emigrants as a reflection, also, of what it called parental 
economics '...parents being afraid of losing the support which they 
expect in later years from their children'. Presumably this 'fear' was 
increasing as economic conditions generally deteriorated in the twenties. 
Times, January 11, 1929.
With regard to domestics, the numbers in England and Wales between 
the 1911 and 1921 censuses fell by over 20 per cent. The fastest growth 
in numbers occurred in Commerce, which suggests some restructuring and 
redistribution of occupations away from menial work. As to relative 
wages Gullett pointed out to delegates of the 1922 Conference of 
Commonwealth and State Ministers that wages for domestics were as high 
in England as Australia '...servants will not come to Australia for the 
same pay...' Commonwealth Parliamentary Papers, vol.2, 1922, p.1543.
2 Prime Minister's Department, Correspondence File, Multi-Number 
Series, Third System: 'Passage Money Policy'. Commonwealth Archives 
Office: CRS A461, item A349/1/4.
I
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part in shaping the total requisition.
Conclusions
It has been suggested that the states retained fairly tight control 
of their immigration programmes. Before 1920 the Commonwealth's role 
was restricted to advertising 'the resources of Australia'. By 
comparison its role in the twenties was a more substantial one, the 
government being responsible for the funding and administration of 
assisted immigration, although it was the states who still specified 
the numbers and classes of new arrivals. But the role of the 
Commonwealth was not altogether passive. It could influence the pace 
of immigration (within the rough bounds set by the states) by 
advertising, and by varying the level and range of subsidies. It 
could also influence the capacity of the states to absorb migrants, 
by employment policies such as the tariff and by arranging cheap 
finance for public works.
Despite claims like 100,000 migrants per year, the targets were 
fairly flexible between and within years. Extensive evidence of their
precise quantitative magnitude is unavailable. On the very limited
qvciiUbteevidence which is, the only systematic and sizeable gaps between
\requisitions and arrivals, at least in the twenties, were for domestics 
and children. But some caution is needed in interpreting the nature 
of these 'shortages’, for governments knew the conditions of supply 
(they knew roughly where the supply curve lay), but they were not 
prepared to pay more (by way of greater subsidies or straight pecuniary 
gifts) to obtain the extra numbers. Numerically, those personally 
nominated were most important, accounting for about two thirds of the 
total assisted inflow on average. And, in general, the actual 
requisitions for nominated immigrants were well filled.
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Appendix  4 . A. 1
D i r e c t  Spend ing  on I m m ig r a t i o n :  O u t l a y s  
and P a r l i a m e n t a r y  Votes  o f  Commonwealth and  S t a t e  Governments
T h i s  Appendix  r e p o r t s  i n  d e t a i l  t h e  o u t l a y s  ( a c t u a l  e x p e n d i t u r e s )  
and v o t e s  ( t h e  Budget  E s t i m a t e s ) o f  t h e  S t a t e  and  Commonwealth 
g o v e rnm e n ts  on i m m i g r a t i o n .  My p u r p o s e  has  been  t w o - f o l d ,  f i r s t  t o  
a s s i s t  a  g e n e r a l  u n d e r s t a n d i n g  o f  t h e  h i s t o r i c a l  and  i n s t i t u t i o n a l  
a r r a n g e m e n t s  s u r r o u n d i n g  t h e  f i n a n c i n g  o f  i m m i g r a t i o n ,  s econd  t o  
g e n e r a t e  d e t a i l e d  and a c c u r a t e  t im e  s e r i e s  which  t h e n  p e r m i t ,  i n  
P a r t  I I  o f  t h e  t h e s i s ,  t h e  e c o n o m e t r i c  e s t i m a t i o n  o f  a  number o f  
f u n c t i o n a l  r e l a t i o n s .
Some d a t a  o f  i m m i g r a t i o n  e x p e n d i t u r e s  a r e  r e a d i l y  a v a i l a b l e .
S t a t e  S t a t i s t i c a l  R e g i s t e r s  r e p o r t  a n n u a l  l o a n  e x p e n d i t u r e s ,  and t h e  
Commonwealth S t a t i s t i c i a n  f u r n i s h e d  an  a g g r e g a t e  s e r i e s  f rom 1901 and 
a l s o  a d i s a g g r e g a t e  s e r i e s  ( i . e .  by s t a t e )  t h e r e a f t e r  i n  t h e  
Commonwealth F i n a n c e  B u l l e t i n . Two t h i n g s ,  u n f o r t u n a t e l y ,  make t h e s e  
s e r i e s  v i r t u a l l y  u s e l e s s :
( i )  Loan funds  w e re  c l e a r l y  n o t  t h e  o n l y  s o u r c e  o f  e x p e n d i t u r e  on 
i m m i g r a t i o n .  D e t a i l e d  i n f o r m a t i o n  o f  e x p e n d i t u r e  on i m m i g r a t i o n  from 
o t h e r  s o u r c e s ,  namely  C o n s o l i d a t e d  Revenue and T r u s t  A c c o u n t s ,  h o w e v e r ,  
i s  g e n e r a l l y  n o t  a v a i l a b l e  i n  R e g i s t e r s  o r  Year B ooks . Thus f o r  a  
c o m p l e t e  and d e t a i l e d  a c c o u n t  o f  a n n u a l  e x p e n d i t u r e s  f rom a l l  s o u r c e s  i t  
was n e c e s s a r y  t o  b e g i n  w i t h  t h e  p r im a r y  documents  and r e p o r t s  - t h e  P u b l i c  
A c c o u n t s , E s t i m a t e s , Budget  S t a t e m e n t s  and A u d i t o r s '  R e p o r t s  o f  t h e  
S t a t e s  and Commonwealth.
( i i )  The summary s e r i e s  o f  l o a n  e x p e n d i t u r e s  r e p o r t e d  i n  Commonwealth 
F i n a n c e  B u l l e t i n s  (C.F.  B. ) c o n t a i n  some m y s t e r i o u s  f i t s  and jum ps ,  
p a r t i c u l a r l y  i n  t h e  mid t w e n t i e s .  R e c o n s t r u c t i o n  o f  l o a n  e x p e n d i t u r e  
f rom p r im a ry  s o u r c e s  p r o v i d e d  a  c he ck  on t h e  r e l i a b i l i t y  o f  t h e s e  
o f f i c i a l  l o a n  s e r i e s .  As i t  t u r n s  o u t , t h e  C . F . B . s e r i e s  d i s a g r e e s  w i t h  
my s e r i e s  i n  20 o f  t h e  y e a r s  u n d e r  c o n s i d e r a t i o n .  Some o f  t h e  more 
i m p o r t a n t  d i s c r e p a n c i e s  i n  t h e  C . F . B . s e r i e s  a r e :
( a )  The c o m p l e t e  o m i s s i o n  o f  WA l o a n  e x p e n d i t u r e s  i n  
FY 1907, 1908,  1909,  1910;
(b)  t h e  o m i s s i o n  o f  t h e  WA A g r i c u l t u r a l  I m m i g r a t i o n  
Account  i n  FY 1912. T h i s  c a u s e s  t h e  C . F . B . f i g u r e  
o f  £7 ,383  t o  be  o u t  by £ 8 9 ,4 2 1  o r  by o v e r  1 , 1 0 0  p e r  
c e n t ;
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(c) the NSW loan expenditures discussed in detail
later in this appendix. Briefly, figures drawn up 
by the NSW Auditor-General on record at the 
Commonwealth Archives Office indicate that £31,631 
was actually expended between FY 1925-29. The C.F.B. 
series, on the other hand, incorrectly reports the 
sum of £151,457 in one year alone, 1925.
In what follows I have attempted to build-up from the micro bases 
of the Public Accounts, aggregate series of promotional expenditures, 
(assisted passages and advertising) administrative costs and the costs 
of 'migration-development' projects (the latter covered under the £34 
Million Agreement and the NSW M.I.A. Scheme). I begin with the 
Commonwealth and then precede to each of the States. The aggregate 
series are summarised in Table 20 of the appendix. Parliamentary 
Votes, that is to say the corresponding Budget Estimates, are reported 
in brackets below the outlays or actual expenditures.
It was originally my intention to investigate UK immigration 
over the longer time span, 1901-39. Although the span was subsequently 
pruned of the latter 9 years I have included the financial statistics of 
these years. They provide a very direct insight into the financial and 
economic retrenchment of the thirties and more importantly, they complete 
the story of outlays on 'migration-development' projects. For although one 
of the first official acts of the new Scullin Labor Ministry was to cu; 
assisted migration to a trickle and to cancel the 'absorption clauses' 
of the Migration Agreement, those projects already under way were 
completed, the last payments being made in 1935-36.
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P a s s a g e  M oney : F o l l o w i n g  t h e  J o i n t  C o m m o n w e a l t h - S t a t e  I m m i g r a t i o n  Scheme
1 2
o f  FY 1921 t h e  Commonweal th a s s i s t e d  ' n o m i n a t e d '  an d  ' s e l e c t e d *  m i g r a n t s  
f r o m  B r i t a i n  by
( i )  m ak in g  a ’ f r e e  g r a n t '  o f  a p r o p o r t i o n  o f  t h e  f u l l  
c o n t r a c t 1 23 4 f a r e ,  and
( i i )  o f f e r i n g  l o a n s ,  w h e r e  a b s o l u t e l y  n e c e s s a r y ,  t o  c o v e r  t h e
d i f f e r e n c e  b e t w e e n  t h e  f r e e  g r a n t  and t h e  f u l l  c o n t r a c t
f a r e .  A d d i t i o n a l  l o a n s  w e r e  o c c a s i o n a l l y  made f o r  r a i l w a y
f a r e s  t o  t h e  p o r t  o f  e m b a r k a t i o n  i n  B r i t a i n  an d  t o  d e f r a y
t h e  c o s t s  o f  t h e  c o m p u l s o r y  m e d i c a l  e x a m i n a t i o n  an d  t h e
4
c o m p u l s o r y  d e p o s i t  o f  £3 l a n d i n g  money .
A f t e r  WW1, a n d  up t o  t h e  end o f  CY 1921 t h e  B r i t i s h  g o v e r n m e n t  p r o v i d e d  
f r e e  p a s s a g e s  t o  B r i t i s h  e x - s e r v i c e m e n  and t h e i r  f a m i l i e s  who w e r e  
n o m i n a t e d  b y  A u s t r a l i a n  r e s i d e n t s  o r  a p p r o v e d  by t h e  A u s t r a l i a n  g o v e r n m e n t .  
T h o s e  who d i d  n o t  m i g r a t e  w i t h  t h e i r  f a m i l i e s  w e r e  p e r m i t t e d  t o  n o m i n a t e  
i m m e d i a t e  r e l a t i v e s  - w i v e s  an d  c h i l d r e n  -  a n y  t i m e  w i t h i n  two ye 
a r r i v a l .  D u r i n g  FY 1921 and t o  t h e  c l o s e  o f  CY 1 9 2 1 ,  t h e  Commonweal th 
r e s t r i c t e d  i t s  a s s i s t a n c e  t o  c a s e s  o f  s p e c i a l  h a r d s h i p  s u c h  a s  b r i n g i n g  
a b o u t  t h e  r e u n i o n  o f  f a m i l i e s  ( h u s b a n d s ,  w i v e s ,  c h i l d r e n ) .  The 
C o m m o n w e a l t h ' s  p o l i c y  was t h a t  so  l o n g  a s  t h e  B r i t i s h  g o v e r n m e n t  was 
w i l l i n g  t o  p a y  t h e  f u l l  c o s t  o f  e x - s e r v i c e m e n ' s  f a r e s  t h e n  a s s i s t e d  
i m m i g r a n t s  c o u l d  be  c o n f i n e d  t o  t h i s  c l a s s .  No o u t l a y  ( o r  v o t e s )  a r e  
shown i n  t h e  Commonweal th P u b l i c  A c c o u n t s  f o r  FY 1921 on p a s s a g e  money,  
b u t  f r o m  a n o t h e r  s o u r c e ,  t h e  Commonweal th  Y e a r  B o o k , t h e  o u t l a y  an d  v o t e  
f o r  A d v e r t i s i n g  A u s t r a l i a  was i n c l u s i v e  o f  p a s s a g e  a s s i s t a n c e  an d  t h e  
s e t t i n g  up o f  o f f i c e s  i n  L ondon  an d  A u s t r a l i a .  The e f f o r t  was c l e a r l y  
m i n i m a l  a s  t h e  t o t a l  o u t l a y  on a d v e r t i s i n g  p a s s a g e  money a n d  a d m i n i s t r a t i o n  
o n l y  a m o u n t e d  t o  £ 1 2 , 8 3 0 .
1 ' N o m i n a t e d '  r e f e r s  t o  t h o s e  i m m i g r a n t s  n o m i n a t e d  by  r e l a t i v e s  o r  f r i e n d s  
i n  A u s t r a l i a  .
2 ' S e l e c t e d '  r e f e r s  t o  s p e c i f i c  c a t e g o r i e s ,  n am e ly  d o m e s t i c  s e r v a n t s ,  
f a r m e r s  an d  f a r m  l a b o u r e r s ,  whom t h e  Commonweal th  s e l e c t e d  a c c o r d i n g  t o  
t h e  r e q u i r e m e n t s  o f  t h e  S t a t e s .
q
The Commonweal th  e n t e r e d  a g r e e m e n t s  w i t h  s h i p p i n g  l i n e s  f o r  t h e  t r a n s p o r t  
o f  i m m i g r a n t s  a t  s p e c i a l  c o n c e s s i o n  r a t e s  (known a s  c o n t r a c t  r a t e s ) ;  
s h i p p i n g  c o m p a n i e s  r e a p e d  s c a l e  e c o n o m i e s  i n  b o o k i n g s  an d  o t h e r  s e r v i c e s  
an d  d i m i n i s h e d  u n c e r t a i n t y  a b o u t  f u t u r e  d em an d .
4 The S t a t e s  r e q u i r e d  t h a t  i m m i g r a n t s  d e p o s i t e d  i n  a d v a n c e  o f  s a l i n g  a 
minimum sum o f  £3 t o  b e  c o l l e c t e d  a t  t h e  p o r t  o f  a r r i v a l  t o  c o v e r  
' i m m e d i a t e  c o n t i n g e n c i e s ' .  P r i o r  t o  FY 1924 t h e  l a s t  two l o a n s  w e re  
c h a r g e d  a g a i n s t  t h e  A d m i n i s t r a t i v e  v o t e  o f  t h e  L o n d o n  o f f i c e ,  a f t e r  w h ic h  
t h e y  w e r e  c h a r g e d  t o  t h e  L o an  F u n d .
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Pursuant to the Empire Settlement Act, May 1922, the British and 
Commonwealth governments entered a succession of Passage Agreements in 
which both governments jointly and equally contributed towards passages. 
Table 2 sets out the contributions or costs to the parties involved.
The contract rate is the sum of the payments by both governments and 
immigrants.
Some clarifying remarks are necessary with regard to the table.
It is to be remembered that prior to March 1921 the States were 
responsible for assisted immigration, thus strictly speaking, the table 
could be divided into further contributors prior to that data. The 
subsidies, £12, were however the same. Some of the conditions on 
'Children, Groups A, B, C , columns 4, 5, 6, varied slightly through 
the period. Group A consistently covered those under 12 years of age. 
Between February 1924 and May 1925 , 'B 1 relates to 12 to less than 16 
years of age. Children over 16 years paid the adult fare. After 1925,
' B ' was expanded to 12 < 17 years and 'C' relates to 17 < 19 years old.
Dates for the change in passage rates are: July 1922, March ,1923, 
February 1924, May 1925, November 1929, second quarter, 1938.
Immigration Accounts System: The Immigration accounts system warrants 
some explanation.1 The difference between the 'free grant' and the 
full contract fare, paid by the nominator and or immigrant, was 
credited to the Trust Fund. When the Commonwealth paid the shipping 
line the full contract fare,the Loan fund was debited by that amount, 
and the migrant's contribution (or that of his nominator) was 
transferred by journal entry from the Trust Fund to the credit of 
the Loan Fund. As loans were made to immigrants these amounts were
1 The Public Accounts themselves provide little information as to how 
the accounts system operated. The above is based upon Prime Minister's 
Department Correspondence File, Multi-Number Series, Second System: 
'Immigration Accounts System', Commonwealth Archives Office: CRS A458, 
item F154/5. Also see CRS A458, item H154/5.
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debited to the Loan Fund and when repaid they were passed through the 
Trust Fund back to the Loan Fund. The British Government received a 
quarterly account for its share of assistance. Its prompt payment 
of this account was also credited to the Loan Fund. In addition 
landing money, savings bank, capital deposits and other moneys 
deposited with the High Commissioner's office in London by or on 
behalf of immigrants were paid to the credit of Trust Fund then paid 
out to the Agents-General in London or to State Immigration Officers 
who were then responsible for meeting claims when the immigrant 
arrived in their state. In this period then the Trust Fund was used 
as a means of temporarily storing 'transfer' moneys.
With the virtual stoppage of immigration by the Scullin 
government in 1930 this accounting practice changed. It was decided 
to finance any future immigration (which was to be strictly limited 
to domestics and the reunion of wives and children with Australian 
resident husbands) from a £20,000 vote of Consolidated Revenue.1 2
This was to be paid into the Trust Fund and drawn when required.
I'he Trust Fund was still used to temporarily store transfer moneys - 
landing money, nominators' contributions to passages et al. Moreover 
at times the 'Miscellaneous' Receipts of the Consolidated Revenue
Account are credited for unknown reasons with immigration trust
2moneys, the consequence being that it is quite impossible to identify 
(in the unitemised Immigration Accounts of the Trust Fund) the 
Commonwealth's yearly outlays on immigration during the thirties.
Estimated Outlays from Trust Fund; FY 1931-39
An attempt has been made to estimate these outlays. In some 
years our knowledge of arrivals is quite substantial, specifically 
from FY 1933-FY 1936 when nearly all migrants were Fairbridge Farm 
juveniles receiving a known amount of assistance. In other years, 
while the amount of assistance offered to different classes of
1 The reasons for the switch from loan to revenue financing are 
discussed in the chapter on Government Demand.
2 E.g. £14,000 in FY 1937. See Auditor General's Report for that 
year. The most likely explanation is that sums accruing from the 
repayment of loans where periodically treated as a Receipt of 
Revenue in this period.
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1
m i g r a n t s  i s  known t h e  number o f  m i g r a n t s  i n  e a c h  c l a s s  i s  n o t  known. 
F o r  y e a r s  i n  wh ich  no d e t a i l s  o f  numbers  p e r  a s s i s t e d  c a t e g o r y  were 
a v a i l a b l e ,  t h e  a v e r a g e  c o s t  p e r  a s s i s t e d  m i g r a n t  b o r n e  by t h e
_ R
Commonwealth, X , was e s t i m a t e d  as  t h e  u n w e i g h te d  a v e r a g e  o f  t h e
Commonwealth s u b s i d y  to  each  c l a s s  o f  a s s i s t e d  m i g r a n t s .  T o t a l
—R
a s s i s t a n c e ,  PM, was t h e n  e s t i m a t e d  as  t h e  p r o d u c t  o f  X and t h e  t o t a l  
number  o f  m i g r a n t s  a s s i s t e d .  F o r  t h e  p e r i o d  FY 1933-36 t h e  mean 
p a s s a g e  c o n t r i b u t i o n  tow ards  t h e  f a r e s  o f  F a i r b r i d g e  farm l e a r n e r s ,  
y , was known, h e n c e  X was u s e d  on ly  f o r  e s t i m a t i n g  o u t l a y s  on ' o t h e r '  
a s s i s t e d  c l a s s e s .  From FY 1931 l o a n s  t o  m i g r a n t s ,  a s  d i s t i n c t  f rom 
p a s s a g e  g r a n t s  w ere  d i s c o n t i n u e d ,  t h u s  t h e  ' f r e e  g r a n t '  r e p r e s e n t e d  
t h e  f u l l  d i r e c t  c o s t  t o  t h e  Commonwealth.
R e l i a b i l i t y  o f  t h e  e s t i m a t e s  i s  d i f f i c u l t  t o  gauge  b u t  two 
comments can  be  made: F i r s t l y  t h e  e s t i m a t e d  s t a n d a r d  d e v i a t i o n  o f
/v 2
t h e  p o p u l a t i o n  mean ü - ,  i s  v e r y  s m a l l ,  and j u d g i n g  by column 7
A
Ta b le  3 t h e  amount  by  which  t h e  e s t i m a t e d  o u t l a y s  (column 6) c o u ld  be  
o u t  r a n g e s  from z e r o  t o  on ly  7 p e r  c e n t .  S e c o n d l y ,  t h e  government  
p a i d  £20 ,000  i n t o  t h e  T r u s t  Fund i n  FY 1931 and t h e n  a f u r t h e r  £30 ,000  
e i g h t  y e a r s  l a t e r .  Over t h e  y e a r s  FY 1931-FY 1938 my e s t i m a t e s  o f  
o u t l a y s  (co lumn 6) sum t o  £ 2 2 ,1 5 8 ,  c o n s o n a n t  w i t h  t h e  need  f o r  new 
i n j e c t i o n s  i n  1939.
Annual  v o t e s  f o r  a l l  b u t  t h e  l a s t  y e a r  FY 1939 a r e  n o t  known.  But  as  
a s s i s t e d  m i g r a t i o n  was so t i g h t l y  c o n t r o l l e d  d u r i n g  t h e  d e p r e s s i o n  
and t h e  t h i r t i e s  t h e  most  r e a s o n a b l e  a s s u m p t i o n  i s  t h a t  e x p e c t e d  
o u t l a y s  ( v o t e s )  were  e q u a l  t o  r e a l i s e d  o u t l a y s  ( a s  e s t i m a t e d  p e r  
column 6 ,  T a b l e  3 ) .
1 From T a b l e  2.
2 T h i s  was computed as
These  e s t i m a t e s  of  o u t l a y s  a p p e a r  a s  column 3 T a b l e  1
n ( n  -  1)
where  X^ = Commonwealth a s s i s t a n c e  t o  t h e  i  c l a s s  o f  
a s s i s t e d  i m m i g r a n t s .
n = number o f  c l a s s e s  o f  a s s i s t a n c e .
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TABLE 3
COMMONWEALTH; ESTIMATED OUTLAYS ON ASSISTED PASSAGES
Financial
Year n f
Fy
(£ current)
n r xR
(£ current)
°xR
PM =
nV  +
N®XR
(£ current)
A
°PM =~
V  xR
(£ current)
1 2 3 4 5 6 7
1931 774 10.2 .74 7894 572
1932 325 10.2 .74 3315 240
1933 74 13.75 31 10.2 .74 1332 22
1934 45 13.75 25 10.2 .74 874 18
1935 1.12 13.75 8 10.2 .74 1620 5
1936 73 13.75 10 10.2 .74 1103 7
1937 75 10.2 .74 765 55
1938 496 10.2 .74 5059 367
1939 1769 12.1 .78 21405 1379
Sources: Table 2; Auditor General's Annual Reports on
Commonwealth Public Accounts;
Department of Immigration: Correspondence File,
Class 5: Commonwealth Archives Office: CRS A436
item 46/5/1290.
FSymbols: N = known number of Fairbridge Farm learners 
Fy = mean Commonwealth contribution to passage 
of Fairbridge boys and girls
N = number of ’other’ (non Fairbridge) assisted 
migrants 1
_RX = estimated mean Commonwealth contribution to 
passages of ’other’ (non Fairbridge) 
assisted immigrants
O—R = estimated average error in computing X
A.
PM = Outlay on passage money i.e. expenditure
incurred in offering assistance to immigrants 
by way of a ’free grant’ towards passages
A
GpM = estimated average error in computing PM.
1 For FY 1937-FY 1939 NR was obtained from calendar year CY data by 
(CYt + CYt_1)/2.
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G ro ss  and N et O u t la y s  FY 1922-39
One g e n e r a l  d i f f i c u l t y  w h ic h  m ust be m e n t io n e d  w i th  th e  w hole  
s e r i e s  o f  P a s s a g e  Money o u t l a y s  and v o t e s ,  FY 1922-FY 1939, a r i s e s  
o v e r  t h e  repaym en t o f  l o a n s .  P r i o r  t o  1931, w h i l e  i t  was th e  
Com m onwealth 's  p o l i c y  t o  r ec o u p  l o a n s  im m e d ia te ly ,  rep a y m en ts  
f r e q u e n t l y  c o n t in u e d  beyond t h e  y e a r  i n  w h ich  t h e  l o a n  was made: 
th u s  c u r r e n t  y e a r  o u t l a y s  and v o t e s  w ere  i n  some p a r t  i n f l u e n c e d  
by t h e  repaym en t o f  o u t s t a n d i n g  lo a n s  i n c u r r e d  i n  t h e  p a s t .  
U n f o r t u n a t e l y  t h e  P u b l i c  A cco u n ts  do n o t  c o n t a i n  i n f o r m a t i o n  
r e q u i r e d  t o  p e r m i t  any a d j u s t m e n t .  F i n a l l y ,  t h e  m ethod u se d  i n  
e s t i m a t i n g  o u t l a y s  FY 1 9 3 1 -3 9 ,  c o n f r o n t s  t h e  p ro b le m  i n  r e v e r s e ,  
nam ely  t h a t  repaym en t o f  o u t s t a n d i n g  lo a n s  a r e  n o t  i n c l u d e d .
M ig r a t i o n  and Developm ent Schemes
T hese  e x p e n d i t u r e s  w ere  f o r  t h e  p u r p o s e  o f  d e v e lo p m en t  p r o j e c t s
d e s ig n e d  t o  g e n e r a l l y  i n c r e a s e  A u s t r a l i a ' s  power to  a b s o rb  im m ig r a n ts .
D a ta  o f  l o a n  moneys p a i d  t o  t h e  S t a t e s  a r e  from  two s o u r c e s ,  Loan
Fund t r a n s a c t i o n s  i n  t h e  P u b l i c  A ccoun ts  and from  FY 1928 th e
A nnua l R e p o r ts  o f  t h e  A u d i t o r  G e n e r a l , t h e  l a t t e r  b e in g  on a s t a t e
b a s i s .  Loans w ere  n o t  r a i s e d  a n n u a l l y  f o r  m ig r a t i o n - d e v e lo p m e n t
p r o j e c t s  th ough  funds  w ere  p r o v id e d  i n  t h e s e  y e a r s  by ad v an ces  from
2
t h e  P u b l i c  A ccount i n  a n t i c i p a t i o n  o f  l o a n  r a i s i n g s .  When lo a n s  
w ere  r a i s e d  th e  T r e a s u r y  d e d u c te d  t h e  a d v a n c e .  In  T a b le  4 a n n u a l  
o u t l a y s  have  b e e n  d e r i v e d  on t h i s  b a s i s  v i z :
° t  ■ (Adt  +  L t  -  Adt - i >
0^ = o u t l a y  i n  t
Ad^ = Advance i n  t
Adt _-  ^ = Repayment o f  Advances o f  t h e  
p r e c e d i n g  y e a r  ( t - 1 )
L = lo a n  r a i s i n g  i n  t .
1 I n  t h e s e  y e a r s ,  FY 1 9 3 1 -3 9 ,  o f  c o u r s e ,  t h e  f i g u r e s  a r e  n o t  e n t i r e l y  
' g r o s s '  i n  as  much a s  n o m in a to r s  c o n t r i b u t i o n s  e t  a l  and B r i t i s h  
g overnm en t  a s s i s t a n c e  w ere  a u t o m a t i c a l l y  n e t t e d  o u t  by  th e  m ethod 
u s e d .
2 D ep a r tm en t  o f  t h e  T r e a s u r y ,  C o r re s p o n d e n c e  F i l e  [Loans f o r  
I m m ig r a t i o n ] ,  Commonwealth A r c h iv e s  O f f i c e  CRS, A571, 2 4 /1 5740 .
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TABLE 4
COMMONWEALTH OUTLAYS ON MIGRATION -  DEVELOPMENT SCHEMES FY 1923-27A
£ c u r r e n t
F i n a n c i a l
Y ear
Advances
(Adt )
Loan
R a i s i n g s
<V
O u t la y s
( A d ^ - A d ^ )
C um ula t ive
T o t a l
1 2 3 4
1923 325000 - 325000 325000
1924 - 872673
(5000000)
547673 872673
1925 100000 - 100000 972673
1926 1500000 100000
(3000000)
1500000 2472673
1927 790000 1566518
(3400000)
856518 3329191
S o u rc e :  Commonwealth: T r e a s u r e r ’ s S ta te m e n t  (P u b l i c
A c c o u n t s ) f o r  r e s p e c t i v e  y e a r s  i n  
Commonwealth P a r l i a m e n t a r y  P a p e r s .
A: f i g u r e s  i n  b r a c k e t s  a r e  V o te s .
The p ro b lem  t h a t  a r i s e s  i s  t h a t  v o t e s  i n  t h i s  c o n te x t  have  
l i t t l e  m ean ing ; t h e  v o t e s  w e re  n o t  made a n n u a l l y  ( b u t  o u t l a y s  w ere )  
and th e n  when made, w e re  d e s ig n e d  t o  c o v e r  non c u r r e n t  o u t l a y s  
( p a s t  a d v a n c e s ) .  M oreover  t h e  am ounts a c t u a l l y  r a i s e d  b o r e  l i t t l e  
r e l a t i o n  to  t h e  p l a n n e d  am ount. From FY 1928 th e  A u d i to r  G e n e r a l ’ s 
R e p o r ts  p r o v id e  c u m u la t iv e  o u t l a y s  on M ig ra t io n -D e v e lo p m e n t  Schemes 
f o r  t h e  i n d i v i d u a l  s t a t e s .  The d i f f e r e n c e  b e tw een  th e  c u m u la t iv e  
o u t l a y  shown i n  T a b le  4 column 4 , and column 7 T a b le  5 f o r  FY 1927
i s  a c c o u n te d  f o r  by t h e  i n c l u s i o n  o f  exchange  and o t h e r  c o s t s  i n  t h e
, 1
A u d i to r  G e n e r a l  s s e r i e s .
1 See A u d i to r  G e n e r a l ' s  R e p o r t  f o r  FY 1931.
-195- AppendixI
TABLE 5
COMMONWEALTH OUTLAYS ON MIGRATION - DEVELOPMENT SCHEMES: BY STATE
FY 1927 FY 1935 
£ current
Financial
Year
Western
Australia
Victoria South 
Aus tralia
Queensland New South 
Wales
Annual
Outlay
Cumulative
Total
1 2 3 4 5 6 7
1927 3380588
1928 3504873 1121827 468636 1714748 5095336
1929 4489812 1121827 735432 2076 150320 1404131 6499467
1930 4602734 1121827 743737 2076 425391 396298 6895765
1931 4669704 1121827 781109 5190 668552 350617 7246382
1932 4669704 1121827 781109 1765 668552 - 7242959
1933 4669704 1121827 801281 1765 1163510 515130 7758087
1934 4669704 1121827 831538 1765 1334263 201010 7959097
1935 4669704 1121827 855751 1765 1467960 157910 8117007
Source: Commonwealth: 'Auditor General's Annual Report
on the Treasurer's Statement' (Public Accounts) 
in Commonwealth Parliamentary Papers for the 
respective years, FY 1927-FY 1934.
Annual outlays were taken as the change in the cumulative 
total and for FY 1932 the outlay was regarded as zero. The Auditor 
General's explanation of what seems a negative outlay for FY 1932 
was that 'the time alloted for the performance of certain 
agricultural surveys (in Queensland) having expired, the 
Commonwealth completed the work up to a point at an authorised cos 
of £1700 and a liability of £1765, the sum of £3425 being the 
difference between the authorisation (payment) and the existing 
liability to be regarded as an advance apart from the agreement.'
Column 2 of Table 1 was compiled from Table 4 column 3,
Table 5 column 6.
Table 6 sets out the estimated (by Commonwealth-State 
accountants) cost of the individual schemes. These are not inclusive 
of exchange and other finance costs, the difference between the 
estimated cost and expenditure on WA schemes being attributable to 
the omission from Table 6 and inclusion in Table 5 of these changes.
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TABLE 6
ESTIMATED COSTS OF APPROVED SCHEMES AUTHORISED UNDER THE £ 3 4 ,0 0 0 ,0 0 0
AGREEMENT
£ c u r r e n t
W e ste rn  A u s t r a l i a :
2031 Farms 2031000 
Norseman Salmon Gums R a ilw ay  225500 
F l i n d e r s  B a y -M a rg a re t  R i v e r - B u s s e l t o n  R a ilw ay  260252 
Narambeen W ater  S u p p ly  64374 
N o rse m a n -E sp e ra n c e  W ate r  Supply  65722 
B u s s e l t o n  D ra in a g e  187267 
Group Roads (1 9 2 6 -3 0 )  473302 
300 Farms 108000 
P em berton-D enm ark  R a ilw ay  475500 
E ja n d in g  N o r th w a rd s  R a ilw ay  364000 
B a r b a l i n  W ate r  S upp ly  224000 
P r e l i m i n a r y  E x p en ses  3500 Farms 104874
4603791
V i c t o r i a :
K a t r a n d a  I r r i g a t i o n  S e t t l e m e n t  403000 
M a f f r a - S a l e  I r r i g a t i o n  S e t t l e m e n t  541000 
C h i l d e r s  Land S e t t l e m e n t  140000 
Old A greem ent (Land S e t t l e m e n t )  264478 
M a l le e  Roads 90000
1438478
S o u th  A u s t r a l i a :
Todd R iv e r  R e t i c u l a t i o n 473821
W ater  C o n s e r v a t i o n  Works on West C oast 36114
A f f o r e s t a t i o n 358250
868185
Q u e e n s la n d :
A g r i c u l t u r a l  S u rv e y s  1700
New S o u th  W ales:
1352000 
169000
1521600
S o u rc e :  Commonwealth: A u d i to r  G e n e r a l ' s  A nnual R e p o r t  on th e
T r e a s u r e r ’ s S ta te m e n t  ( P u b l i c  A c c o u n ts )  FY 1 935 , p .1 2 1 .
L a c h la n  R i v e r  C o n s e r v a t io n  
H i l s t o n  R o to  R a ilw ay
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A d v e r t i s i n g  th e  R e s o u rc e s  o f  A u s t r a l i a ,  1907-21
E x p e n d i tu r e  on a d v e r t i s i n g  w i th  an e y e  t o  a t t r a c t i n g  B r i t i s h  
im m ig ra n ts  t o  A u s t r a l i a  was t h e  f i r s t  i n i t i a t i v e  by th e  Commonwealth 
Governm ent i n  t h e  f i e l d  o f  ' i m m ig r a t i o n  e n c o u ra g e m e n t '  w h ich  
t r a d i t i o n a l l y  had  b e e n  a m a t t e r  f o r  t h e  i n d i v i d u a l  s t a t e s  ( s e e  
d i s c u s s i o n  o f  p o l i c y  i n  C h a p te r  3 ) .  The s t a t e s  n e v e r  w h o l ly  s u r r e n d e r e d  
t h e  f i e l d  t o  t h e  Commonwealth b u t  r a t h e r  saw t h e  l a t t e r ' s  e x p e n d i t u r e  
as  s u p p le m e n t in g  t h e i r  own. The NSW Y ear  Book p r o v id e s  a  breakdow n 
o f  Commonwealth e x p e n d i t u r e s  up to  WW1 and from  T a b le  7 i t  seem s,  w i t h  
t h e  e x c e p t i o n  o f  FY 1909 t h a t  a b o u t  t w o - t h i r d s  o f  t h e  Com m onwealth 's  
o u t l a y  was on p r e s s  and s i m i l a r l y  d i r e c t  a d v e r t i s i n g  in  B r i t a i n .
TABLE 7
PROPORTIONAL DISTRIBUTION OF EXPENDITURES BY TYPES OF COSTS ASSOCIATED 
WITH THE COMMONWEALTH GOVERNMENT ADVERTISING AUSTRALIA: PRE WORLD WAR I
F i n a n c i a l  Y ear 1909 1910 1911 1912 1913 1914
D i r e c t  A d v e r t i s i n g  i n  
B r i t a i n  ( P r e s s ,  e t  a l ) .28 .69 .64 .66 .70 .72
P r e p a r a t i o n  o f  M a t e r i a l s  
i n  A u s t r a l i a  f o r  
D i s t r i b u t i o n  i n  B r i t a i n .72 .3 1 .36 .34 .30 .28
S o u rc e :  Computed from  NSW Y ear  Books, 1912; 1 914 .
N o te :  The Commonwealth o u t l a y  f i g u r e s  a p p e a r in g  i n  NSW Y ear  Books
a r e  n o t  i d e n t i c a l  w i th  my s e r i e s  i n  T a b le  1 w h ic h  was 
e x t r a c t e d  d i r e c t l y  from  t h e  Commonwealth A c c o u n t s . The 
f i g u r e s  u se d  i n  t h e  above t a b l e  a r e  deemed s u f f i c i e n t l y  
r e l i a b l e  t o  i n d i c a t e  g e n e r a l  p r o p o r t i o n s .
W ith  t h e  e s t a b l i s h m e n t  o f  Commonwealth I m m ig r a t io n  O f f i c e s  
a d v e r t i s i n g  o u t l a y s  a r e  d i f f i c u l t  t o  a s c e r t a i n .  As p r e v i o u s l y  
m en t io n e d  1 t h e  o u t l a y  f o r  FY 1921 i s  i n c l u s i v e  o f  e a r l y  e x p e n d i t u r e s  
i n c u r r e d  i n  s e t t i n g  up o f f i c e s  and some ' f r e e  g r a n t s '  to w a rd s  p a s s a g e  
f a r e s .  From FY 1922 o u t l a y s  on a d v e r t i s i n g  w ere  c h a rg e d  a g a i n s t  t h e  
A d m i n i s t r a t i v e  Vote o f  t h e  A u s t r a l i a n  and London O f f i c e s  and  do n o t
1 See 'P a s s a g e  Money' ab o v e .
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a p p ea r  s e p a r a t e l y  i n  t h e  P u b l i c  A c c o u n t s . One c l u e  o f  t h e i r  l i k e l y  
m a g n itu d e  i n  t h e  t w e n t i e s  i s  t h e  A u d ito r  G e n e r a l ’ s R eport  on th e  
T r e a s u r e r ' s  S ta te m e n t  f o r  FY 1928 1 i n  w h ich  t h e  lump sum e x p e n d i t u r e s  
o f  th e  o r g a n i s a t i o n s  a r e  d i s a g g r e g a t e d ;  th e  t o t a l  sum s p e n t  on 
a d v e r t i s i n g  was £ 1 0 ,5 6 8 ,  £ 8 ,6 8 5  u n d er ta k en  by th e  A u s t r a l i a n  O f f i c e ,  
£ 1 ,8 8 3  by t h e  London O f f i c e  r e p r e s e n t i n g  a b o u t  20 p e r  c e n t  o f  th e  
t o t a l  b u d g e t  o f  t h e  A u s t r a l i a n  O f f i c e ,  5 p e r  c e n t  o f  th e  London 
b u d g e t .  Two i n f e r e n c e s  may be  drawn: f i r s t l y ,  Commonwealth 
a d v e r t i s i n g  o u t l a y s  w ere  p r o b a b ly  lo w er  d u r in g  th e  t w e n t i e s  r e l a t i v e  
to  t h o s e  o f  s a y  FY 1911-FY 1913  ( i n  no doubt due t o  th e  Commonwealth 
a ssu m in g  r e s p o n s i b i l i t i e s  f o r  r e c r u i t m e n t  ( s e l e c t i o n ) ,  a d m i n i s t r a t i o n  
and p a s s a g e  c o s t s  o f  B r i t i s h  im m ig r a n t s ) ;  s e c o n d l y ,  a t  l e a s t  on th e  
b a s i s  o f  FY 1928 p r o p o r t i o n a l l y  more o f  t h e  a d v e r t i s i n g  o u t l a y  was 
s p e n t  on th e  p r e p a r a t io n  o f  l i t e r a t u r e  i n  A u s t r a l i a  f o r  d i s t r i b u t i o n  
i n  t h e  UK th a n  d i r e c t  a d v e r t i s i n g  i n  t h e  UK, i n  c o n t r a s t  to  th e  
y e a r s  l e a d i n g  up t o  WW1.
With th e  a b o l i t i o n  o f  t h e  D eve lopm en t and M ig r a t io n  Com m ission  
i n  FY 1930 t h e  a d v e r t i s i n g  f u n c t i o n  and t h i s  com ponent o f  th e  
C o m m iss io n 's  b u d g e t  was t r a n s f e r r e d  t o  th e  D epartm ent o f  M arkets  
(£ 7 ,0 0 0  v o t e d  f o r  t h e  p u r p o se )  and s t i l l  l a t e r  FY 1 9 3 2 ,  t r a n s f e r r e d  
to  th e  D epartm ent o f  Commerce, by w h ich  t im e  t h e  o b j e c t  o f  a d v e r t i s i n g  
was t h e  p r o m o t io n  o f  e x p o r t s  and n o t  th e  im p o rt  o f  B r i t i s h  lab- m .
A u s t r a l i a n  and London O f f i c e s : F o l l o w i n g  th e  s i g n i n g  o f  t h e  J o i n t
Commonwealth S t a t e  Im m ig r a t io n  Scheme by w h ich  th e  Commonwealth to o k  
o v e r  from t h e  s t a t e s  t h e  work o f  r e c r u i t i n g  and t r a n s p o r t i n g  
im m ig r a n ts ,  o f f i c e s  w ere  e s t a b l i s h e d  i n  London ( t h e  O v ersea  S e t t l e m e n t  
C om m ittee) and i n  A u s t r a l i a .  Both w ere  i n i t i a l l y  w i t h i n  th e  Prim e  
M i n i s t e r ' s  D ep a r tm en t .  C o s ts  o f  th e  A u s t r a l i a n  o f f i c e  a r e  i n c l u s i v e
o f  s a l a r i e s  -  i n c l u d i n g  t h o s e  o f  th e  D eve lop m en t and M ig r a t io n
2
C o m m iss io n e r s ,  a d m i n i s t r a t i v e  and o t h e r  e x p e n s e s  i n c l u d i n g  o f f i c e
3
r e q u i s i t e s ,  t r a v e l l i n g ,  a d v e r t i s i n g  and p u b l i c i t y .  The London o f f i c e
1 See A pp en dix  ' E ' , p p . 8 2 -8 3  o f  th e  A u d ito r  G e n e r a l ' s  R e p o r t , FY 1 9 2 8 . 
o
S a l a r i e s  o f  C om m iss ion ers  a p p ea r  i n  th e  P u b l i c  A cco u n ts  as  a s e p a r a t e  
i t e m  b u t  i t  seem ed  a p p r o p r ia t e  t o  am algam ate t h e s e  c o s t s  w i t h  th e  
A u s t r a l i a n  o f f i c e .
S ee  ' A d v e r t i s i n g  th e  r e s o u r c e s  o f  A u s t r a l i a ' , a b o v e .3
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i n c l u d e s  e x p e n d i t u r e  (an d  c o r r e s p o n d in g  v o t e s )  o f  t h e  same n a t u r e ,  
b u t  i n c u r r e d  i n  London, and  a l s o  i n c l u d e s  p r i o r  t o  FY 1924 lo a n s  t o  
im m ig ra n ts  o f  t h e  10 s h i l l i n g s  m e d ic a l  f e e  and £3 ’ l a n d i n g  money'
( b u t  e x c lu d e s  lo a n s  t o  m eet t h e  b a la n c e  o f  ’p a s s a g e  money' w hich 
w ere  d e b i t e d  to  t h e  Loan F u n d ) .
D u r in g  FY 1925-26 t h e  A u s t r a l i a n  o f f i c e  was t r a n s f e r r e d  t o  
t h e  D ep a r tm en t  o f  M ark e ts  and M ig r a t io n  a f t e r  w h ich  t h e  o r g a n i s a t i o n  
was r e c o n s t i t u t e d  and w i t h  t h e  a p p o in tm e n t  o f  C om m iss ioners  became 
th e  Developm ent and M ig r a t i o n  Com m ission. At t h i s  p o i n t  some 
d i f f i c u l t i e s  e x i s t  w i t h  r e g a r d  t o  th e  o f f i c e  as t h e  work th u s  v o t e s  
and e x p e n d i t u r e  o f  t h e  Com m ission d id  n o t  w h o l ly  r e l a t e  t o  th e  
p ro m o t io n  o f  im m ig r a t io n  -  some p a r t s  o f  i t s  i n v e s t i g a t i o n s  w ere  o f  
a more g e n e r a l  n a t u r e  e . g .  ' t h e  c a u se s  o f  unem ploym ent ' i n  w hich  t h e  
im p a c t  o f  im m ig r a t io n  r e c e i v e s  o n ly  b r i e f  a t t e n t i o n ,  w h i l e  o t h e r  
i n v e s t i g a t i o n s  w ere  to o  s p e c i f i c  e . g .  r e p o r t s  on t h e  ' p r o s p e c t s  o f  
a d r i e d  a p p le  i n d u s t r y '  and t h e  r e o r g a n i s a t i o n  o f  t h e  g o ld  m in ing  
i n d u s t r y  i n  WA. A l th o u g h  i t  h a s  n o t  b een  p o s s i b l e  t o  ' c u l l  o u t '  
t h e  t im e  hen ce  money s p e n t  on d ev e lo p m en t i s s u e s  as  opposed  to  t h e  
e x p l i c i t  p ro m o t io n  o f  i m m ig r a t i o n ,  d e c i s i o n  m akers  d u r in g  th e  
t w e n t i e s  saw t h e  two as  i n s e p a r a b l e .  Thus t h e  b i a s e s  a s s o c i a t e d  
w i t h  a t t r i b u t i n g  t h e  a g g r e g a t e  o u t l a y s  (and  v o t e s )  on t h e  M ig r a t io n  
and D evelopm ent Commission t o  ' i m m i g r a t i o n '  as  p e r  column 4 ,  T a b le  1 
a r e  n o t  l i k e l y  t o  be  v e ry  l a r g e ;  an end g o a l  i s  to  q u a n t i f y  t h e  
d e c i s i o n  m a k e rs '  demand f o r  p e o p l i n g  A u s t r a l i a  and a t  l e a s t  i n  t h e  
y e a r s  b e f o r e  t h e  d e p r e s s i o n  im m ig r a t io n  and d e v e lo p m en t  w en t h a n d - i n -  
han d .
In  FY 1930 t h e  Commission was a b o l i s h e d  and a s s i s t e d
1
im m ig r a t io n  was e f f e c t i v e l y  ab a n d o n ed ,  a d m i n i s t r a t i o n  o f  r e m a in in g  
m i g r a t i o n  m a t t e r s  b e in g  p a s s e d  t o  t h e  D e p a r tm en t  o f  T r a n s p o r t  and 
th e n  i n  FY 1932 to  t h e  D e p a r tm e n t  o f  t h e  I n t e r i o r  w here  th e y  rem a ined  
u n t i l  t h e  f o r m a t i o n  o f  t h e  Im m ig r a t io n  D e p a r tm e n t ,  p o s t  WW2. Between 
FY 1931 and t h e  r e s u m p t io n  o f  a  governm ent im m ig r a t io n  programme i n  
FY 1939 , no o f f i c e s  e i t h e r  i n  London o r  A u s t r a l i a  e x i s t e d  -  t h e  
a d m i n i s t r a t i v e  work a s s o c i a t e d  w i t h  t h e  t r i c k l e  o f  im m ig ra n ts  b e in g
1 From November, 1929 , num bers a s s i s t e d  shown i n  T a b le  3 , 
colum ns 1 ,3 .
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accommodated within the general clerical divisions of the departments 
mentioned.
Whilst assisted immigration was essentially discontinued from 
FY 1930, a development research unit was opened within the Prime 
Minister’s Department in FY 1931. However with the cessation of an 
active immigration programme and chronic unemployment the link between 
immigration and development which existed so strongly in the twenties 
was severed in the thirties. Development conveyed not so much a means 
of absorbing new arrivals as it did of absorbing domestic unemployment 
and on these grounds the costs of the Branch were not included. 1
1 Estimates of research outlays on development are provided below.
Votes for the Branch are known (from the Commonwealth Estimates of 
Receipts and Expenditures), but not expenditures, these outlays 
were computed on the basis of the ratio of total expenditure to 
total votes of the Administrative Section of the Prime Minister's 
Department of which the Development Branch was a subset.
TABLE 8
COMMONWEALTH: ESTIMATED SALARIES (AND ACTUAL VOTES) DEVELOPMENT BRANCH, 
PRIME MINISTER'S DEPARTMENT, FY 1931-38A
£ current
CONSOLIDATED REVENUE
Financial
Year
Staff
numbers
Financial
Year
Staff
numbers
1931 14275
(14714)
34 1935 8855
(8945)
17
1932 10588
(10695)
20 1936 5505
(6328)
1933 10053
(10155)
18 1937 6617
(6487)
14
1934 8726
(8905)
17 1938 893
(867)
1
Source: Commonwealth: Estimates and Treasurer's
Statement (Public Accounts) in respective 
Commonwealth Parliamentary Papers.
A: Development was resurrected in FY 1940
as the Department of Supply and Development.
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I n d e e d ,  t h e  B ranch  was d i s b a n d e d  t h e  y e a r  b e f o r e  t h e  recommencement  
o f  i m m i g r a t i o n  i n  FY 1939.
T r a i n i n g  Depo t s  f o r  F a r m e r s .  Farm Lads and D om e s t i c s
' D o m e s t i c s ’ , column 7, T a b le  1 r e f e r s  t o  t h e  t r a i n i n g  c e n t r e  
f o r  h o u s e h o l d  w o r k e r s  a t  M arke t  H arbo rough ,  E n g l a n d ,  t h e  m a i n t e n a n c e  
o f  which  t h e  Commonwealth e q u a l l y  s h a r e d  w i t h  t h e  B r i t i s h  Government ,  
' F a r m e r s ' ,  column 8 ,  i s  i n c l u s i v e  o f  upkeep  o f  F a i r b r i d g e  Farm 
S c h o o l ,  WA, (a  f a rm  a t  P i n j a r r a  founded  by a So u th  A f r i c a n  Rhodes 
s c h o l a r  f o r  B r i t i s h  j u v e n i l e  o r p h a n s ) ,  S c h e y v i l l e ,  NSW, and 
E l c h o ,  V i c t o r i a .  F o r  S c h e y v i l l e  t h e  Commonwealth m atched  £ f o r  £ 
c o n t r i b u t i o n s  w i t h  t h e  s t a t e .  The c o s t  o f  E l c h o  was met by a 
o n e - t h i r d  m a t c h i n g  c o n t r i b u t i o n  w i t h  t h e  V i c t o r i a n  and B r i t i s h  
g o v e r n m e n t s .
S u b s i d i e s  t o  V o l u n t a r y  O r g a n i s a t i o n s : The se  were  p a i d  t o  o r g a n i s e ; i o n s
f o r  t h e  ' a f t e r  c a r e '  o f  m i g r a n t s .  J u d g i n g  by t h e  A u d i t o r  G e n e r a l ' s  
R e p o r t ,  FY 1928 ,  wh ich  p r o v i d e s  a breakdown of  g r a n t s ,  a b o u t  t h r e e -  
q u a r t e r s  o f  t h e  t o t a l  o u t l a y  went  t o  s t a t e  b r a n c h e s  o f  t h e  New 
S e t t l e r s  L e a g u e .  The r e m a in d e r  was d i s t r i b u t e d  among t h e  YMCA, 
S a l v a t i o n  Army, RSL, L i t t l e  B r o t h e r  Movement and t h e  Church  o f  E n g la nd  
I m m i g r a t i o n  C o u n c i l ,  B r i s b a n e .
M i s c e l l a n e o u s : F o r  FY 1927,  FY 1928,  FY 1930 t h e  f i g u r e s  a r e  t h e
c o s t s  o f  s p e c i a l  i n v e s t i g a t i o n s  i n t o  m i g r a t i o n - d e v e l o p m e n t  i s s u e s  
u n d e r t a k e n  i n  London.  The FY 1931 o u t l a y  was f o r  a d v e r t i s i n g  ( t h e  
Development  and  M i g r a t i o n  Commissions b u d g e t  f o r  a d v e r t i s i n g  w-w. 
on i t s  a b o l i t i o n ,  t r a n s f e r r e d  t o  t h e  D e pa r tm en t  o f  M a rk e t s  f o r  t h e  
y e a r )  p l u s  t r a v e l  e x p e n s e s  o f  t h e  D i r e c t o r  o f  I m m i g r a t i o n  ( f o r  wh ich  
t h e r e  was no v o t e ) .
R e c e p t i o n  D e p o t s : Most s t a t e s  p r o v i d e d  t e m p o r a r y  accommodat ion f o r
new a r r i v a l s ,  t h e  c o s t s  o f  which were  s u b s i d i s e d  by t h e  Commonwealth. 
R e c e p t i o n  was r e s t r i c t e d ,  however ,  t o  s e l e c t e d  i m m i g r a n t s ,  
n o m i n a t o r s  b e i n g  e n t i r e l y  r e s p o n s i b l e  f o r  t h e  im m e d ia te  c a r e  o f  
t h e i r  n o m in e e s .  Church  and o t h e r  g r oups  a l s o  p r o v i d e d  accommodat ion  
( s e e  S u b s i d i e s  t o  V o l u n t a r y  O r g a n i s a t i o n s ) .
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I n c o m p l e t e  D a t a : For  FY 1926 o n l y  t h e  v o t e s  f o r  i t e m s  i n  columns 4 ,
5 , 8 , 9  T a b l e  1 a r e  a v a i l a b l e  t o g e t h e r  w i t h  a g g r e g a t e  e x p e n d i t u r e  on 
t h e s e  combined i t e m s .  E x p e n d i t u r e s  f o r  t h e  s e p a r a t e  i t e m s  were  
e s t i m a t e d  on t h e  a s s u m p t io n  t h a t  t h e y  s t o o d  i n  t h e  same r a t i o  t o  
t h e i r  c o r r e s p o n d i n g  v o t e s  as  d i d  a g g r e g a t e  e x p e n d i t u r e s  to  a g g r e g a t e  
v o t e s .
1
S i m i l a r l y ,  we o n l y  know t h e  v o t e s  o f  i t e m s  i n  columns 4 , 5  
T a b le  1 f o r  FY 1939 t o g e t h e r  w i t h  t h e  t o t a l  v o t e  and e x p e n d i t u r e  o f  
t h e  A d m i n i s t r a t i v e  D i v i s i o n  o f  t h e  D e pa r tm en t  o f  t h e  I n t e r i o r  o f  
w h ich  4 ,5  were  a s u b s e t .  E x p e n d i t u r e s  on 4 , 5  w ere  assumed t o  be i n  
t h e  same p r o p o r t i o n  t o  t h e i r  c o r r e s p o n d i n g  v o t e s  as  a g g r e g a t e  
e x p e n d i t u r e  was t o  a g g r e g a t e  v o t e s  o f  t h e  e n t i r e  A d m i n i s t r a t i v e  
D i v i s i o n .
1 V o tes  a r e  f rom Commonwealth E s t i m a t e s  which  a r e  more d e t a i l e d  
t h a n  t h e  P u b l i c  Accoun ts  f rom which  e x p e n d i t u r e s  ( o u t l a y s )  were 
drawn.
F in a n
Y ear
1907
1908
1909
1910
1911
1912 '
1913
1914
1920
1921
1922
1923
1924
1925
1926
1927
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TABLE 9
VICTORIA: OUTLAYS (AND VOTES) ON IMMIGRATION
£ c u r r e n t
CONSOLIDATED REVENUE TOTAL
P a s s a g e  Money 
and P ro m o tio n
P ro m o tio n
o n ly
M elbourne
O f f ic e
1 2 3 4
170
(170)
170
(170)
658
(658)
658
(658)
1202
(1202)
1202
(1202)
3131
(2971)
3131
(2971)
40342
(40343)
3185
(3084)
43527
(43427)
68183
(70000)
3185
(3084)
71368
(73084)
122901
(125000)
3185
(3084)
126086
(128084)
67848
(100000)
3185
(3084)
71033
(103084)
1608
(3964)
2796
(2713)
4404
(6677)
5775
(5512)
3128
(3239)
8903
(8751)
10070
(11150)
3025
(3237)
13275
(14387)
9346
(10000)
3138
(3139)
12484
(13139)
8120
(10000)
4180
(4417)
12300
(14417)
8115
(8150)
7535
(7616)
15650
(15766)
17956
(19174)
17956
(19171)
21115
(18403)
21115
(18403)
12939
(14938)
12939
(14938)
10222
(12333)
10222
(12333)
(c o n t in u e d )
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TABLE 9 ( c o n t i n u e d )
F i n a n c i a l
Y ear
1930
1931
CONSOLIDATED REVENUE TOTAL
P a s s a g e  Money 
and P ro m o tio n
P ro m o t io n
o n ly
M elbourne
O f f i c e
1 2 3 4
8405 8405
(9603) (9603)
1675 1675
(1561) (1561)
S o u rc e s :  V i c t o r i a , E s t i m a t e s  and P u b l i c  A ccounts
i n  V i c t o r i a :  P a r l i a m e n t a r y  P a p e r s .
P a s s a g e  Money and P r o m o t io n : T h is  component o f  o u t l a y s  (and  v o t e s )
f i r s t  a p p e a r s  u n d e r  t h e  'C o m m iss io n e r  o f  Crown Lands and Survey
Lands D e p a r tm en t  f o r  FY 1909 , t h e  c h a rg e  a g a i n s t  Revenue b e in g  f o r
'A d v e r t i s i n g  and a s s i s t i n g  d e s i r a b l e  p e o p le  to  V i c t o r i a . '  The
1
V i c t o r i a n  Y ear  Book f o r  FY 1911 i m p l i e s  how ever t h a t  some e x p e n d i t u r e
on im m ig r a t io n  was i n c u r r e d  b e f o r e  t h i s  t im e  c h r o n i c l i n g  a s s i s t e d
a r r i v a l s  f o r  C a le n d a r  Y e a rs  (CY) 1907 , 1908, as  127 , 360,
r e s p e c t i v e l y .  The Y ear  Book f o r  FY 1908 a l s o  a l l u d e s  t o  t h e  Agent
2
G e n e r a l  i n  London a s s i s t i n g  ' d e s i r a b l e  im m ig ra n ts  b u t  g iv e s  no 
d e t a i l s .  J u d g in g  by th e  num bers a s s i s t e d  t h e  e f f o r t  was f a i r l y  
m in im a l .  The V i c t o r i a n  B udget f o r  FY 1911 c o n t a i n s  th e  f i r s t  
i n d i c a t i o n  o f  a  p o l i c y  o f  v i g o r o u s l y  e n c o u r a g in g  im m ig r a t io n ;  r e f e r e n c e  
i s  made i n  t h e  Budget t o  t h e  ' i n a u g u r a t i o n  o f  a new and sound
3
im m ig r a t io n  p o l i c y ' ,  w h ich  i s  w e l l  d e p i c t e d  i n  t h e  f i n a n c i a l  
s t a t i s t i c s  f o r  FY 1911 (T a b le  9 ) .
The e x p e n d i t u r e s  and v o t e s  f o r  FY 1907-08  a r e  m ost l i k e l y  
c o n c e a l e d  i n  t h e  ' a g g r e g a t e  c o n t i n g e n c i e s  i t e m '  o f  t h e  Crown Lands 
and S u rvey  O f f i c e .  I n  1909 t h e  fo rm  o f  t h e  a c c o u n t  ch an g ed ,
' c o n t i g e n c i e s ' b e in g  r e p l a c e d  by i t e m i s e d  ' o r d i n a r y  (non s a l a r y )
1 V i c t o r i a n  Y ea r  B ook , 1 9 1 0 -1 1 ,  p .5 5 6 .
2 V i c t o r i a n  Y ear  B ook, 1 9 0 7 -8 ,  p .1 7 1 .
3 V i c t o r i a n  B u d g e t , 1 9 1 0 -1 1 ,  p . 1 0 .
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expenditures’ and it is for this year as previously mentioned that 
immigration expenditure and votes first appear. Estimates of 
expenditures, FY 1907-FY 1908 were made using:
[CXt + Xt p/2] (£2.6)
where: X is calendar year (CY) immigration
£2.6 is the average per capita cost to the 
Victorian Government of assisting 
immigrants over FY 1909-FY 1910.
Extrapolation of expenditures using FY 1909-FY 1910 average per capita 
costs seemed the most appropriate technique given the indication of 
a new vigorous policy contained in the Budget FY 1911 which is 
reflected in a sharp rise in per capita assistance to British 
migrants after that financial year. Estimated expenditure for 
FY 1907 was £170 for FY 1908 £658. Votes have been assumed to 
equal expenditures in these two years.
During FY 1910 - the first year the Victorian Year Book
specifically indicates the scale of assistance - nominated immigrants
could obtain reduced third class passages for £12 (the contract rate)
with a rebate of £4. 1 2 The following year FY 1911, this rebate was
raised to £6 where nominator and nominee were married. ’Selected’
categories of domestics and farm labourers were introduced for the 
2first time, domestics net share being £4, and that of farm labourers 
£6. In addition 'other approved' immigrants obtained passages at the 
'contract rate' of £12, rather than the private rate which was £2-3 
higher. In FY 1912 the Victorian government's contribution rose 
further, nominees receiving a rebate of £9 in cases where the 
nominator was the spouse (£4 otherwise). Domestics paid £3, a frue 
grant of £9 being made by the government, whilst farmers paid £6-8; 
experienced farm labourers (and farmers) paying £6, inexperienced 
£8. From FY 1913 the contract rate rose to £14. Nominated females
1 This rebate was probably of the same order of magnitude as 
'assistance' granted earlier. My estimates for FY 1907 and 
FY 1908 using average costs of £2.6 per immigrant seems quite 
consistent with a rebate of £4 per adult, and one half of this 
for children accompanying parents.
2 First time in the Twentieth Century.
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paid £4 of the full contract rate, males £8, children £2. Domestics 
£3, farmers £8, and farm lads £7.
Melbourne Office: In FY 1914 the Intelligence Bureau was formed
within the Commissioner for Crown Lands and Survey, Lands Department, 
and merged with the Labour Bureau. Its administrative work comprised 
of processing nominations of British migrants by resident Australians, 
and requisitioning for 'selected classes' of immigrants and the 
preparation of information for issue to prospective settlers. After 
WW1 'Immigration' was substituted for 'Intelligence' in its title, 
but it remained within the Lands Department until FY 1927 when it 
was transferred to the Public Works Department. Prior to 1923 the 
accounts of the Intelligence-Immigration Bureau are not shown 
separately from those of the Labour Bureau. The job of the latter 
named was to provide information regarding employment vacancies in 
the private and government sectors to both non-immigrant and 
immigrant job searchers, thus the total cost of the combined bureaus 
cannot be charged simply against immigration. In FY 1923 the two 
bureaus divided in two, .64 of the staff being assigned to immigration 
work. It was assumed for the purposes of providing estimates of 
administrative costs that .64 represented an index of the immigration 
work load in the combined Immigration and Labour Bureau prior to 
FY 1923 (FY 1914-FY 1922) and that the ratio of expenditures to 
votes in the two branches was the same as for the combined Immigration 
and Labour Bureau.
I have no cost data prior to the establishment of the 
Intelligence-Immigration Bureau, though clearly the administrative 
effort in preceding years, at least back to FY 1911, would have been 
of about the same magnitude as that of FY 1914. On this assumption 
the series was extended back three years to FY 1911.
1 The work was carried on within the Lands Department - specifically 
'Survey, Land Settlement and Management of Crown Lands Section.' The 
Clerical Division of this whole Section numbered 129 in 1910 with an 
outlay of some £25,000. It is not until FY 1914 that any firm idea 
of administrative costs related to immigration can be obtained.
The assumption that the ’administrative effort' during FY 1911-FY 1913 
was about the same as that for FY 1914 is based on numbers assisted 
and outlays on promotion of immigration.
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Promoting Immigration versus Administrative Charges
From FY 1926 outlays (and votes) on promoting immigration, viz., 
advertising propaganda (its publication and distribution) and the 
cost of the Victorian Office are not shown separately. I have 
extrapolated outlays from FY 1926 through to FY 1931 on the basis 
of the ratio of promotion to total expenditure in FY 1925. The ratio 
of votes for promotional activities to outlays over FY 1926-31 was 
assumed equal to the ratio of total (i.e. promotion plus administrative) 
votes to expenditures.
TABLE 10
VICTORIA: ESTIMATED OUTLAYS (AND VOTES) ON 
PROMOTING IMMIGRATION, FY 1926-FY 1931
£ current
Financial
Year
Financial
Year
1926 9337
(9879)
1929 5315
(6431)
1927 10980
(9553)
19 30 4370
(4981)
1928 6728
(7737)
1931 871
(811)
Source: Table 9.
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M ig ra n t  Land S e t t l e m e n t  Scheme
T h is  s e r i e s  r e l a t e s  t o  e x p e n s e s  i n c u r r e d  by th e  NSW gov e rn m en t
i n  s e t t l i n g  im m ig ra n ts  on t h e  l a n d .  The s e r i e s  shown i n  column 1 o f
T a b le  1 1 was c o m p i le d  from  Commonwealth A r c h iv e s  o f f i c e  m a t e r i a l s  as
c h r o n i c l e d  p e r  column 6, T a b le  12 . D a ta  i s  a v a i l a b l e  from  two o t h e r
s o u r c e s :  NSW P u b l i c  A cco u n ts  and  The S t a t i s t i c a l  R e g i s t e r . T hese  l a s t
two s o u r c e s ,  h o w e v e r ,  f u r n i s h  q u i t e  e r r o n e o u s  d a t a  and m i s l e a d i n g
r e s u l t s .  The P u b l i c  A c c o u n ts  r e s u l t s  a r e  g iv e n  in  columns 1 - 4 ;  t h e
S t a t i s t i c a l  R e g i s t e r  s e r i e s ,  column 5. The main d i f f i c u l t y  w i th  t h e
P u b l i c  A cco u n ts  d a t a  i s  t h a t  i t e m s  B,C o f  columns 2 ,3  had  l i t t l e
d i r e c t l y  t o  do w i t h  im m ig r a t io n .  F o r  b o t h  w ere  m a in ly  i r r i g a t i o n
s e t t l e m e n t s  and b e tw e e n  FY 1925-30  o n ly  7 im m ig ra n ts  w ere  s e t t l e d  
1
w et b l o c k s .  The NSW S t a t i s t i c a l  R e g i s t e r  s e r i e s  makes r a t h e r  more 
s e n s e  -  i t  lumps I te m s  B ,C , w i t h  o t h e r  im m ig ra t io n  schem es and r e p o r ! ^  
o n ly  I te m  A as  t h e  S t a t e ’ s l o a n  e x p e n d i t u r e  on im m ig r a t io n .  Even 
t h i s  s e r i e s  how ever i s  r a t h e r  l a r g e r  i n  t o t a l  and i n c o n s i s t e n t  w i t h  
th e  movements i n  column 6 w h ic h  a r e  t h e  e x p e n d i t u r e  f i g u r e s  t h a t  s t a t e ,  
Commonwealth and B r i t i s h  a u d i t o r s  a g re e d  on in  1932. Under an 
A greem ent s ig n e d  i n  1924 and i n  p u r s u a n c e  o f  t h e  Em pire  S e t t l e m e n t  
A ct NSW u n d e r to o k  t o  s e t t l e  6 ,0 0 0  m ig r a n t s  upon t h e  l a n d .  For t h i s  
p u rp o s e  lo a n  fu n d s  o f  £6 m i l l i o n  w ere  t o  be  r a i s e d ,  on w h ic h ,  i n  t h e  
f i r s t  i n s t a n c e ,  B r i t i s h  and  Commonwealth governm en ts  would  each  pay 
o n e - t h i r d  o f  t h e  i n t e r e s t .  By th e  end o f  t h i s  f i v e  y e a r  p e r i o d ,  NSW 
had  s e t t l e d  o n ly  30 m i g r a n t s .  The S t a t e  however a c c o r d i n g l y  c la im e d  
£1 ,764  from  b o t h  t h e  Commonwealth and B r i t i s h  governm en ts  a s  t h e i r  
i n t e r e s t  c o n t r i b u t i o n s .  D e la y s  f o l l o w e d ,  l a r g e l y  b e c a u s e  t h e  NSW 
A u d i to r  G e n e r a l  r e f u s e d  t o  o f f e r  a c e r t i f i c a t e  s u p p o r t i n g  t h e  c l a im  
as  he  found  i t  i m p o s s i b l e  t o  i d e n t i f y  e x p e n d i t u r e s :  no s p e c i f i c  lo a n s  
had e v e r  b e e n  r a i s e d ,  some money had  come from  th e  G e n e ra l  Loan 
A c c o u n t ,  a d m i n i s t r a t i v e  e x p e n s e s  had  b e e n  b o rn e  by C o n s o l id a t e d  Revenue 
and C lo s e r  S e t t l e m e n t  A cco u n ts  and amounts re c o u p e d  had  b e e n  p a i d  i n t o  
t h e  C lo s e r  S e t t l e m e n t  Fund . As no s p e c i f i c  lo a n s  had  b een  r a i s e d  th e  
i n t e r e s t  r a t e  had  a l s o  t o  b e  im p u ted  (a s  t h e  a v e ra g e  r a t e  on NSW
1 Prim e M i n i s t e r ' s  D e p a r tm e n t ,  C o rre sp o n d e n c e  S e r i e s ,  M u l t i  Number 
S e r i e s ,  T h i r d  Sys tem : NSW 1923 A greem en t,  1923-28  Commonwealth A r c h iv e s  
O f f i c e :  CRS A461, D 3 4 9 /1 /5  P t . I .
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T a b le  12
NEW SOUTH WALES: LOANS FOR IMMIGRATION
£ c u r r e n t
F i n a n c i a l
Y ear
P u b l i c  A ccoun ts  S e r i e s NSW
S t a t i s t i c a l
R e g i s t e r
S e r i e s
C 'w e a l t h  
A r c h iv e s  
O f f i c e  
S e r i e s
I te m  A I te m  B I te m  C T o t a l
1 2 3 4 5 6
1925 2445 74375 74636 151457 3445 -
1926 17200 1278 50651 69129 17200 16108
1927 1633 28 45 1708 1633 -
1928 6181 29 - 6210 6181 3290
1929 13975 - - 13975a 13975 12230
1930 2756 - - 2756a 2756 -
1931 1990 - - 1990a 1990 -
1932 55 _ _ 55a 55 -
S o u r c e s :  Commonwealth F in a n c e  B u l l e t i n ; NSW S t a t i s t i c a l
R e g i s t e r ; P rim e M i n i s t e r ’ s D e p a r tm e n t ,  
C o r re sp o n d e n c e  S e r i e s ,  M u l t i  Number S e r i e s ,  
T h i r d  System : NSW 1923 A greem en t,  1 9 2 3 -2 8 ,  
Commonwealth A rc h iv e s  O f f i c e : CRS A461, i te m  
D 3 4 9 /1 /5 ,  P t . I I ;  NSW P u b l i c  A cco u n ts  f o r  
r e s p e c t i v e  y e a r s .
N o t e s :
A i s  ’ F o r  p u rp o se  o f  Land D evelopm ent and Land 
S e t t l e m e n t  i n  c o n n e c t io n  w i t h  m i g r a t i o n ' .
B i s  'R i v e r  Murray Lands S e t t l e m e n t  -  c o s t  o f
w orks g e n e r a l l y  i n  c o n n e c t io n  w i t h  D e v e lo p m e n t ' .
C i s  'D eve lopm en t work on MIA' .
a  i s  e x c l u s i v e  o f  lo a n  moneys r a i s e d  by th e
Commonwealth f o r  NSW and s p e n t  by t h e  s t a t e .
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government bonds). What worried the British government was that this
imputed rate for FY 1925-FY 1929 was 5.6 per cent but the NSW
government had been charging settlers at 6.25 per cent on advances 
1it made to them. Finally in 1932 it was agreed by the three parties
that a claim of £31,631 was acceptable - though the NSW Auditor
General still found himself ’unable to give an unqualified certificate
2to the account submitted'. In general then the expenditures detailed
3in the Audit certificate (column 6) seem more reliable or at least 
more carefully prepared than columns (1-4), 5, though some caution 
still needs to be exercised in interpreting the data. Further the 
audit was only of actual or realised expenditures. We have no 
corresponding data of parliamentary votes.
1 Ibid.
2 Auditor General to NSW Director of Development, 8 February 1932, 
Commonwealth Archives Office, CRS A461, item D349/1/5, Pt.2.
3 Ibid.
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P a s s a g e  Money and P r o m o t i o n : T h i s  c o v e r s  a s s i s t i n g  s e t t l e r s  t o  NSW
by means o f  s u b s i d i s e d  p a s s a g e s  and  a l s o  a d v e r t i s i n g  o u t l a y s  i n  
p r o m o t i n g  i m m i g r a t i o n .  The e x c e s s  o f  e x p e n d i t u r e  o v e r  t h e  v o t e  
f o r  FY 1911 was met  f rom t h e  ' T r e a s u r e r ' s  Advance A c c o u n t '  and t h a t  
f o r  FY 1913 was p a i d  o u t  o f  'U n a u t h o r i s e d  S u s p e n s e . '
The NSW Government  f rom t h e  commencement o f  t h e  programme 
i n  FY 1906 o f f e r e d  a s s i s t a n c e  t o  n o m in a t e d  and s e l e c t e d  i m m i g r a n t s .
The c o n t r a c t  f a r e  t h r o u g h  t o  FY 1912 was £12 ,  t h e r e a f t e r  £14.
D u r i n g  FY 1906-FY 1907 s e l e c t e d  f a r m e r s  and  f a rm  l a b o u r e r s  r e c e i v e d  a r e b a t e  
o f  £4,  Dom es t i c s  £6.  Nominees p a i d  £8 n e t ,  and £6 n e t  i f  t h e y  took  
up l a n d .  R e b a t e s  o f  o n e - h a l f  o f  r a i l w a y  f a r e s  t o  d e s t i n a t i o n s  w i t h i n  
t h e  s t a t e  c o u ld  a l s o  be  o b t a i n e d .  From FY 1909-FY 1911 t h e  n e t  f a r e  
p a i d  by d o m e s t i c s  was r e d u c e d  t o  £3 as  t o o  was t h e  n e t  f a r e  t o  nominees 
i n  c a s e s  where t h e  n o m i n a t o r  was on t h e  l a n d .  A f t e r  FY 1912 f a r m e r s  
and f a r m  l a b o u r e r s  were  c h a r g e d  £8 and d o m e s t i c s  £6;  l o a n s  were a l s o  
made t o  t h e  l a t t e r  c l a s s  which  w ere  t o  b e  r e p a i d  w i t h i n  s i x  mon ths .
Nominee w iv e s  p a i d  £6 ,  £4 i f  t h e y  were  t h e  s p o u s e  o f  men on t h e  l a n d  
and o t h e r  nominees  £10 n e t .  I n  FY 1912 n o m i n a t i o n s  were  r e s t r i c t e d  
t o  w i v e s  and c h i l d r e n  b u t  t h e  f o l l o w i n g  y e a r  e x t e n d e d  t o  o t h e r  
r e l a t i v e s .  C h i l d r e n  3-12 y e a r s  o f  age w e re  c h a r g e d  o n e - h a l f  o f  t h e  
c o n t r a c t  f a r e ,  t h o s e  1 -3  y e a r s  q u a r t e r  t h e  f a r e .  A f t e r  WW1 i n  1919 
and  p r i o r  t o  t h e  J o i n t  Com m onwea l th -S ta te  Scheme a s s i s t a n c e  was 
r e s t r i c t e d  to  n o m in a te d  i m m ig r a n t s ,  t h e  s t a t e ' s  c o n t r i b u t i o n  b e i n g  
f rom £8-12  o f  t h e  £36-38 f a r e .
I n  t h e  y e a r s  b e f o r e  WW1 o u r  o u t l a y  f i g u r e s  a r e  i n c l u s i v e  o f  
a s s i s t e d  p a s s a g e s  o f f e r e d  t o  i m m ig r a n t s  f rom B r i t i s h  P o s s e s s i o n s  and 
f o r e i g n  c o u n t r i e s .  The numbers  a s s i s t e d  w ere  however  s m a l l ,  t h e  
a v e r a g e  r a t i o  o f  non UK t o  UK i m m ig r a n t s  b e i n g  . 0 2 .
P r o m o t i o n  O n l y : T h i s  s e r i e s  r e f e r s  t o  a d v e r t i s i n g  t h e  S t a t e  i n  B r i t a i n
and t h e  p r o v i s i o n  o f  l i t e r a t u r e  t o  p r o s p e c t i v e  i m m i g r a n t s .
I m m i g r a t i o n  and T o u r i s t  B u r e a u : I t  h a s  n o t  b e e n  p o s s i b l e  t o  a c c u r a t e l y
d i s t r i b u t e  t h e  t o t a l  s a l a r i e s  f i g u r e  b e tw e e n  t h e  T o u r i s t  and 
I m m i g r a t i o n  s e c t i o n s  o f  t h e  B ureau  as  i n  no y e a r  a r e  t h e  E s t i m a t e s
1 The S t a t e  a l s o  a v a i l e d  i t s e l f  o f  t h e  B r i t i s h  E x s e rv i c e m e n s  Scheme.
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s u f f i c i e n t l y  d e t a i l e d  to  p e r m i t  t h i s .  What have  been  d e l i b e r a t e l y  
o m i t t e d  a r e  t h e  ' c o n t i n g e n c i e s '  o f  t h e  B ureau  t h a t  o b v io u s ly  r e l a t e d  
t o  t o u r i s m ,  nam ely t h e  m a in te n a n c e  and im provem en ts  t o  s c e n i c  cav es  
( J e n o l a n ,  Y a r r a n g o b i l l y , Wombeyan and o t h e r s )  and th e  up keep  o f  
governm ent g u e s t  h o u s e s  ( a t  K o s c iu s k o ) .  The s a l a r i e s  b i l l  was 
d i v i d e d  e q u a l l y  be tw een  th e  two d i v i s i o n s  ( im m ig ra t io n  and t o u r i s m ) , 
t h e  r e s u l t  b e in g  column 4 o f  T a b le  11.
I m m ig r a t io n  and Labour B ureau
A f t e r  WW1 t h e  I m m ig r a t io n  B ureau  was merged w i th  t h e  Labour 
B u reau  w i t h i n  t h e  D ep a r tm en t  o f  L abour  and I n d u s t r y .  The E s t i m a t e s  
o f  p la n n e d  d e p a r t m e n t a l  e x p e n d i t u r e  a r e  s u f f i c i e n t l y  d e t a i l e d  to  
i d e n t i f y  c e r t a i n  im m ig r a t io n  e x p e n d i t u r e s  from  th o s e  o f  t h e  l a b o u r  
e x c h a n g e .  F o r  one t h i n g  ' c o n t i n g e n c i e s '  a s s o c i a t e d  w i th  t h e  up keep  
o f  th e  exchange  can  be  rem oved . U n f o r t u n a t e l y  a b o u t  o n e - h a l f  o r  
more o f  t h e  s a l a r i e s  o f  t h e  j o i n t  I m m ig r a t io n  Labour B ureau  c a n n o t  
be e a s i l y  a p p o r t i o n e d  b e tw e en  t h e  two f u n c t i o n s  -  t h e s e  s a l a r i e s  
i n c l u d e  t h o s e  o f  t h e  D i r e c t o r ,  t h e  A s s i s t a n t  D i r e c t o r ,  C le rk s  and 
t y p i s t s .  As a s s i s t e d  m i g r a t i o n  d e c r e a s e s  i n  th e  l a t e  t w e n t i e s  and 
e f f e c t i v e l y  c e a s e s  from  1930 w h i l e  unemployment r i s e s  s h a r p l y  and  
t h e  work lo a d  o f  t h e  e x c h an g e  o b v i o u s l y  g r e a t l y  i n c r e a s e s  i n  t h i s  
p e r i o d ,  any c o n s t a n t  f r a c t i o n  a l l o c a t i o n  o f  t h e s e  r e s i d u a l  s a l a r i e s  
( i . e .  a t t r i b u t i n g  a f i x e d  p r o p o r t i o n  o f  t h e  s a l a r i e s  o f  t h e  D i r e c t o r ,
9
A s s i s t a n t  D i r e c t o r  G e n e r a l ,  c l e r k s  and t y p i s t s  t o  im m ig r a t io n  and 
la b o u r -e m p lo y m e n t  j o b  f u n c t i o n s )  i s  p a r t i c u l a r l y  l i k e l y  to  d i s t o r t  
t h e  h i s t o r i c a l  p a t t e r n  o f  e x p e n d i t u r e s .
I f  we m easu re  t h e  w ork l o a d  o f  t h e  NSW la b o u r  exchange  by 
th e  number o f  a p p l i c a t i o n s  f o r  em ployment th e n  t h e  peak  o c c u r s  i n  
FY 1931. A c t iv e  r e c r u i t m e n t  f o r  im m ig ra n ts  c e a s e d  i n  FY 1930. 
T h e r e f o r e  i n  FY 1931 t h e  im m ig r a t io n  work lo a d  r e l a t i v e  t o  t h e  l a b o u r  
exchange  work lo a d  was m in im a l .  FY 1931 h a s  b een  t a k e n  as  a bench  
mark and t h e  im m ig r a t io n  w ork lo a d  o f  t h o s e  r e s i d u a l  s a l a r i e s  t h a t  
I  c a n n o t  d i r e c t l y  a t t r i b u t e  t o  e i t h e r  im m ig r a t io n  o r  t h e  l a b o u r  
ex ch an g e  i s  t a k e n  as t h e  com plem ent o f  t h e  r a t i o  o f  employment 
a p p l i c a t i o n s  i n  y e a r ,  t ,  to  employment a p p l i c a t i o n s  i n  FY 1931.
However as t h e  s e r v i c e s  o f  an im m ig r a t io n  o f f i c e r  ( c h i e f  I m m ig ra t io n
-217- Appendix
Clerk) were retained until FY 1935, it seems reasonable to presume 
that he had some access to general typists and junior clerks and it 
was assumed that this amounted to 10 per cent of 'their time.
Thus immigration administration costs within the Immigration 
and Labour Bureau were derived backwards from FY 1931 to FY 1920 by
ICt = DCIt + UCt [1 - (EAt/EA1931)] 
where IC^ _ = N.S.V/. immigration administration costs
DCI = the costs that we can directly identify 
as relating to immigration (e.g. Chief 
Immigration Clerk, Boarding Officer,
Inquiry Officer, Manager of Juvenile 
Migrant Training Farm and Farm Clerk)
UC^ = costs which cannot be directly assigned
to either immigration or employment aspects 
of the Bureau (e.g. Director’s salary 
Assistant Director, Clerks, Typists and 
Stenographers, messengers, general office 
assistants)
[1 - (EA^/EA^^) ] = the variable fraction by which UC^ is
apportioned to immigration
EAt = Employment applications1 2 in t
EAi9 3 i = Employment applications in FY 1931, the 
bench mark year in which applications 
reached a peak
t = time subscript, FY (1920, 1931)
From 1931-34:
IC = DCI + .1 UC
1 Data from Commonwealth: Labour Reports.
2 The manager of the Training Farm and his clerk were retained after 
1931. However I have excluded them from IC after 1931 as the farm 
changed its role from a training institution for migrant lads to a 
training farm for unemployed Australian boys . [Correspondence File, 
Department of Interior, 39/3925; Commonwealth Archives Office.1
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I
L o n d o n - b a se d  O f f i c e s : The FY 1914 f i g u r e  c o v e r s  t h e  NSW London
I m m i g r a t i o n  O f f i c e  e s t a b l i s h e d  i n  t h a t  y e a r  t o  r e c r u i t  and p romote  
i m m i g r a t i o n .  E x p e n d i t u r e  i n  FY 1920 on t h i s  agency  amounted  to  on ly  
£498 (£515 v o t e d )  b u t  i n  the  same y e a r  an i m m i g r a t i o n  b r a n c h  was 
opened  w i t h i n  t h e  Agent  G e n e r a l ' s  o f f i c e ,  e x p e n d i t u r e  t o t a l l i n g  
£1 ,275  ( £ 1 ,2 7 5  v o t e d ) .  T h i s  o f f i c e  was r e t a i n e d  i n  FY 1921 ,  £1 ,475  
b e i n g  s p e n t ,  b u t  was d i s b a n d e d ,  FY 1922,  w i t h  t h e  s e t t i n g  up o f  t h e  
Commonwealth O v e r s e a  S e t t l e m e n t  O f f i c e ,  c h a r g e d  w i t h  p r o m o t i o n  and 
r e c r u i t m e n t  o f  i m m ig r a n t s  t o  A u s t r a l i a  a s  a w h o l e .  E x p e n d i t u r e  f rom 
FY 1925-FY 1928 i s  i n c l u s i v e  o f  t h e  s a l a r y  o f  a s p e c i a l  m i g r a n t  
c o n s u l t a n t  on l a n d  s e t t l e m e n t  a t t a c h e d  t o  t h e  Agent  G e n e r a l ' s  O f f i c e  
and t h e  s t a f f  o f  t h e  NSW Land S e t t l e m e n t  Com m it tee .
T r a i n i n g  Farm L a d s : I n c l u s i v e  o f  t h e  m a i n t e n a n c e  o f  D r e a d n o u g h t  and
o t h e r  j u v e n i l e  farm l e a r n e r s ,  and t h e  up keep  o f  t h e  S c h y v i l l e  
t r a i n i n g  fa rm .
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P a s s a g e  Money; The s e r i e s  c o v e r s  t h e  c o s t  to  t h e  S t a t e  o f  a s s i s t e d  
p a s s a g e s  which  were o f f e r e d  on an e x t e n s i v e  s c a l e  f rom t h e  b e g i n n i n g  
o f  o u r  p e r i o d ,  FY 1901 to  t h e  commencement o f  t h e  Commonwealth 
Scheme i n  FY 1921.
From 1900 t o  1907 t h e  f u l l  f a r e  was £15-20  d e p e n d in g  upon t h e  
p o r t  o f  d i s e m b a r k a t i o n  a l o n g  t h e  Q u e e n s la n d  c o a s t l i n e .  I n  FY 1901 
a b o u t  o n e - h a l f  o f  a l l  a s s i s t e d  i m m ig r a n t s  were  g i v e n  f u l l  p a s s a g e s  
though  t h e  p r a c t i c e  was d ropped  t h e  f o l l o w i n g  y e a r  r e p u t e d l y  b e c a u s e  
o f  a g l u t  o f  manual  l a b o u r  o c c a s s i o n e d  by d r o u g h t .  A f t e r  1901 t h e  
n o m i n a t i o n  s y s t e m  was p r i n c i p a l l y  u s e d .  Nominees ( o r  t h e i r  n o m i n a t o r s )  
c o n t r i b u t e d  £4 i f  males  ( h a l f  r a t e  f o r  c h i l d r e n )  and  £2 i f  f e m a l e s .
Male nom inees  were  g e n e r a l l y  r e s t r i c t e d  t o  t h o s e  u n d e r  40 y e a r s  o f  
a g e . 1 *34 Some a s s i s t a n c e  was a l s o  o f f e r e d  t o  f a r m e r s  w i t h  c a p i t a l ,  t h e  
amount o f  a s s i s t a n c e  b e i n g  d e c i d e d  by t h e  Agent  G e n e r a l  i n  London.
I n  FY 1907 a new c o n t r a c t  r a t e  was n e g o t i a t e d  w i t h  t h e  O r i e n t  
S t e a m s h ip  L in e  o f  £11-12  f o r  minimum b o o k i n g s  o f  100 i m m i g r a n t s ,  t h e  
a g re e m e n t  b e i n g  t h e  r e s u l t  o f  t h e  government  s e l e c t i n g  some 600 
B r i t i s h  m i g r a n t s  a s  c o n t r a c t  l a b o u r  f o r  n o r t h e r n  c a n e f i e l d s .  The 
g o v e r n m e n t ' s  c o n t r i b u t i o n  t o  t h i s  f a r e  was £8, e m p lo y e rs  p a y i n g  t h e  
b a l a n c e .  Dur ing  t h e  same y e a r  f a r m e r s  w i t h  c a p i t a l  o f  £50 were  
o f f e r e d  a s u b s i d y  o f  £6 b u t  t h e  scheme f a i l e d  t o  a t t r a c t  more t h a n  
a few. From 1908-12  t h e  c o n t r a c t  f a r e  r em a ined  £12.  The n e t  f u l l  
f a r e  p a i d  by a s s i s t e d  im m ig ra n t s  was £5 ,  w i t h  t h e  e x c e p t i o n  o f  
s e l e c t e d  d o m e s t i c s  who were  o f f e r e d  f r e e  p a s s a g e s .  The c o n d i t i o n
3
on a s s i s t e d  f a r m e r s  o f  £50 c a p i t a l  was r e d u c e d  t o  £5 i n  1911.  A lso  
i n  1911 t h e  government  s e l e c t e d  1817 r a i l w a y  w o r k e r s  and
4
244 cane  w o r k e r s ,  a l l  o f  whom r e c e i v e d  f r e e  p a s s a g e s  a t  t h e  e x p e n s e
1 Women were  a c c e p t e d  up t o  55 b u t  t h o s e  o v e r  40 y e a r s  p a i d  £8 as  
opposed  t o  t h e  £2 p a i d  by y o u n g e r  c o u n t e r p a r t s .
The p r o j e c t  was a p p a r e n t l y  u n s u c c e s s f u l  a s  ' a  l a r g e  p r o p o r t i o n  o f  
t h e  i n d e n t e d  m ales  p r o v e d  u n s a t i s f a c t o r y  as  r e g a r d s  t h e  w o r k . ' R e p o r t  
o f  t h e  Agent  G e n e r a l ,  Q u e e ns la nd  P a r l i a m e n t a r y  P a p e r s , 1908, v . 2 ,  p . 9 4 7 .
3
Agent  G e n e r a l ' s  R e p o r t ,  Q u e e ns la nd  P a r l i a m e n t a r y  P a p e r s , 1912 ,  v . 2 ,  
p .1 2 5 7 .
4
None of  t h e s e  w ere  u n d e r  ' c o n t r a c t ' .  The on ly  c o n d i t i o n  was t h a t  
t h e y  were  b e tw e e n  20 -30  y e a r s  of  a g e ,  u sed  t o  p i c k  and s h o v e l  work  
and d e p o s i t e d  l a n d i n g  money o f  £1 w i t h  t h e  S t a t e ' s  Agent  G e n e r a l  
b e f o r e  e m b a r k a t i o n .
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o f  t h e  s t a t e .  In  FY 1913 , as e l s e w h e r e  p a s s a g e  f a r e s  r o s e  by £1 .5  
t o  £ 1 3 .5 - 1 4 .  The Q u e e n s la n d  governm en t  d i s c o n t i n u e d  f r e e  p a s s a g e  
t o  d o m e s t ic s  i n  FY 1913. From t h e n  on t o  WW1 a s s i s t e d  m ales  p a id  
o n e - h a l f  o f  t h e  f u l l  f a r e ,  £7 ,  f e m a le s  £ 3 .5 ,  c h i l d r e n  £ 1 .5 .  R a i l  
f a r e s  w ere  g r a n t e d  to  a l l  c o u n t r y  bound im m ig r a n ts .  A p r i o r i t y  
s y s te m  a l s o  a p p e a r s  to  have  b een  p u t  i n t o  e f f e c t  n a m e ly ,  n o m in a ted  
o v e r  a s s i s t e d ,  f a rm e r  l a b o u r e r s  and d o m e s t ic s  o v e r  a l l  o t h e r s ,  
m a r r i e d  o v e r  s i n g l e ,  c o u n t r y  bound o v e r  c i t y  bound . In  t h e s e  
p r i o r i t i e s ,  t h e  S t a t e  o f  Q u e e n s la n d  was n o t  u n iq u e .
A s s i s t a n c e  to  Non UK Im m ig ra n ts :  The p a s s a g e  money s e r i e s  i s
i n c l u s i v e  o f  a s s i s t a n c e  t o  im m ig ra n ts  from  B r i t i s h  Dom inions and 
E u ro p e ;  num bers a s s i s t e d  however w ere  few a m oun ting  on a v e ra g e  to  
a b o u t  5 p e r  c e n t  o f  t h e  t o t a l .  The p a s s a g e  money and a l l  o t h e r  
s e r i e s  shown a r e  e x c l u s i v e  o f  c o s t s  a s s o c i a t e d  w i th  th e  a d m i n i s t r a t i o n  
o f  ' c o n t r a c t  l a b o u r '  from  th e  P a c i f i c  I s l a n d s .
F i n a n c i n g  P a s s a g e  Money G r a n t s : Up t o  1904 th e  n e c e s s a r y  funds  were
p r o v id e d  from  t h e  Loan F und; a s m a l l  amount was a l s o  expended  from 
t h i s  s o u r c e  i n  1905. From th e  1880s l o a n s  w ere  t h e  o n ly  means o f  
f i n a n c i n g  B r i t i s h  im m ig r a t io n  [ lo a n  moneys e a rm ark e d  f o r  im m ig ra t io n  
t o t a l l e d  £ 1 ,1 5 0 ,0 0 0  i n  1884 , w i th  a d d i t i o n a l  r a i s i n g s  o f  £250 ,000  i n  
1889, £200 ,000  i n  1890 and £50 ,000  i n  1 8 9 4 ] .  Funds r e m a in in g  f o r  
im m ig r a t io n  p u r p o s e s  (co lum ns 1+2+3) a t  t h e  end o f  FY 1901 amounted 
t o  £ 4 8 ,8 5 5 .  T h i s  b a l a n c e  was r e d u c e d  t o  £13 ,019  by t h e  end of  
FY 1904 and £ 1 1 ,9 0 3  by t h e  c l o s e  o f  FY 1905. From t h i s  t im e  on th e  
b a l a n c e  e a rm a rk e d  f o r  im m ig r a t io n  was l e f t  i n  t a c t  i n  t h e  Loan l a n d  
and  p a s s a g e s  ( a s  w e l l  as  a d m i n i s t r a t i v e  and o t h e r  r e c u r r i n g  co s t;  ) 
w ere  met from  th e  T r u s t  Fund and C o n s o l id a t e d  Revenue.
E x p e n d i tu r e s  i n  e x c e s s  o f  v o t e s  w ere  n o t  met by two m ethods:
( i )  Under t h e  Q u e e n s la n d  A u d i t  A c t ,  1874, unexpended  
b a l a n c e s  o f  t h e  v o t e s  o f  some im m ig r a t io n  i te m s  
c o u ld  be t r a n s f e r r e d  t o  o t h e r  im m ig r a t io n  i t e m ( s )  
f o r  w hich  e x p e n d i t u r e s  e x c e e d e d  c o r r e s p o n d in g  
v o t e s ;  t h e  c o n s t r a i n t  b e in g  t h a t  t h e  combined 
e x p e n d i t u r e  on a l l  r e l a t e d  im m ig r a t io n  i te m s  c o u ld  
n o t  e x c e e d ,  o f  c o u r s e ,  t h e  a g g r e g a t e  o r  combined 
v o t e  f o r  im m ig r a t io n .
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of the state. In FY 1913, as elsewhere, passage fares rose by £1.5 
to £13.5-£14. The Queensland Government discontinued free passages 
to domestics at this time. From then on to WW1 assisted males paid 
one-half of the full fare, £7, females £3.5, children £1.5. Rail 
fares were granted to all country bound immigrants.
Assistance to Non UK Immigrants: The passage money series is
inclusive of assistance to immigrants from British Dominions and 
Europe; numbers assisted however were few, amounting on average to 
about 5 per cent of the total. The passage money and all other 
series shown are exclusive of costs associated with the administration 
of 'contract labour' from the Pacific Islands, i.e. Kanakas.
Financing passage money grants: Up to 1904 the necessary funds were
provided from the Loan Fund; a small amount was also expended from 
this source in 1905. From the 1880s loans were the only means of 
financing British immigration (loan moneys earmarked for immigration 
totalled £1,150,000 in 1884, with additional raisings of £250,000 in 
1889, £200,000 in 1890 and £150,000 in 1894). Funds remaining for 
immigration purposes (columns 1+2+3) at the end of FY 1901 amounted 
to £48,855. This balance was reduced to £13,019 by the end of 
FY 1904 and £11,903 by the close of FY 1905. From this time on the 
balance earmarked for immigration was left in tact in the Loan Fund 
and passages (as well as administrative and other recurring costs) 
were met from the Trust Fund and Consolidated Revenue.
Expenditure in excess of votes were met by two methods:
(i) Under the Queensland Audit Act, 1874, unexpended 
balances of the votes of some immigration items 
could be transferred to other immigration item(s) 
for which expenditures exceeded corresponding 
votes; the constraint being that the combined 
expenditure on all related immigration items could 
not exceed, of course, the aggregate or combined 
vote for immigration.
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(ii) Another method used, principally in covering the 
fairly considerable excess expenditure on passage 
assistance in some years before WW1 was an 
'Order of Council Authorising Expenditure in 
Anticipation of Legislative Sanction' which 
simply meant that the excess immigration 
expenditure was met by 'anticipated' unexpended 
balances of non migration votes.
Trust Fund: As already mentioned trust accounts were used by the
Commonwealth and some of the states in which to temporarily store 
funds for short periods of time. For instance in the case of the 
Commonwealth accounts it will be remembered that during the twenties 
the balance of passage money (full fare minus free grant) deposited 
by the nominators or the immigrant was paid into the Trust Fund then 
immediately out of it into the Loan Fund against which the (full 
fare) payment to the shipping company was debited. In Queensland 
the practice was quite different in as much as the balance of passage 
money deposited by immigrants and/or their nominators in London 
and Brisbane was often frozen in the Queensland Trust Fund for a 
number of years. From Table 14 these balances were clearly allowed 
to accumulate for five or more years prior to 1905 then used in 
promoting new immigration (not only in the form of passage assistance 
but advertising and administrative expenses vizcolumns 9,10,12 
Table 13). From FY 1908 expenditure on immigration was mostly from 
Consolidated Revenue and the Trust Fund balances were again allowed 
to accumulate FY 1912 when they were used to finance a substantial 
increase in assisted passages. The movement of funds in this year 
requires some reconstruction.
The Queensland Public Accounts contain two sets of information 
about trust moneys. Firstly in the Summary Table of the Accounts which 
appears as the first page of the Accounts) the aggregate debit and 
credit transactions and balances in London and Queensland are given - 
my Table 14. Secondly, elsewhere in the Accounts immigration 
expenditures are shown on a disaggregate basis i.e. by specific item 
of expenditure - Table 13.1
1 In the Accounts this appears as 'Statement of Expenditure on Account 
of the Trust Funds.'
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TABLE 14
QUEENSLAND: IMMIGRATION TRUST FUND AGGREGATE TRANSACTIONS
AND BALANCES
£ current
Financial Transaction Balance
Year Dr Cr
1901 London
Queensland
- 2229
1615
4671
9391
1902 London - 112 4783
Queensland - 2418 11738
1903 London - 83 4867
Queensland - 374 13112
1904 London - 254 5112
Queensland - 954 14067
1905 London 4708 257 671
Queensland 1316 868 13620
1906 London 3910 3238 -
Queensland 6489 1498 8619
1907 London 986 1230 244
Queensland 6400 5150 7369
1908 London 3745 4251 749
Queensland 4166 27 38 5941
1909 London - 3394 4143
Queensland - 4508 10450
1910 London - 5054 9198
Queensland - 6139 16589
1911 London - 10874 20072
Queensland - 17839 34428
1912 London 24647 4754 -
Queensland 70000 38523 2951
1913 7096 32760 28616
1914 - 12284 40902
1920 6769 4797 46442
1921 25081 1438 22800
1922 5104 Dr 221 17455
1923 7140 12231 22566
1924 9 784 40 12821
1925 10592 Dr 4711 Dr 2482
Source: Queensland: Public Accounts in 
Parliamentary Papers for 
respective financial years.
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For FY 1912 the former Table 14 shows the London debit transaction as 
£24,647 and £70,000 debited to the Queensland account. In the 
detailed statement of expenditures the only item listed for FY 1912 
is £70,000 for assisted passages. From this information it seems 
that London funds of £24,647 were paid to the credit of the Queensland 
account which along with its collections amounted to £38,523. The 
balance in the Queensland account at the conclusion of FY 1911 was 
£34,428 thus total funds amounted to £72,951 which then permitted the 
outlay of £70,000 on assisted passages leaving a balance in the 
Queensland account at the end of FY 1912 of £2,951, and a zero balance 
in the London account.^
In the twenties, at least up to FY 1925, trust funds were 
again used to finance immigration, though after FY 1921 when the 
Commonwealth entered the field of passage assistance, expenditures 
were confined to running the Queensland immigration office and 
reception expenses (see below).
London: Agent General’s Office: Before the Joint Commonwealth-State
Immigration Scheme, 1921, whereby the Commonwealth took over the 
responsibility for recruiting immigrants in Britain, this task was 
performed by the Agent General’s Office. For most Australian states 
there are no distinguishable financial data on this function of the 
Office. The Queensland Public Accounts and Estimates do provide some 
data on the ’contingencies’ of the London Immigration Office but the 
series pieced together is unfortunately of very limited value. Prior 
to FY 1908, and presumably as a matter of convenience the full costs 
of ’rent', ’printing’ and 'stationery' of the Queensland Agent General' 
Office were charged against the immigration vote. After FY 1907 this 
practice was dropped and these costs were recorded directly as
1 In FYs 1906, 1908, some inconsistency is apparent between the 
aggregate debit column of the 'Transactions and Balances’ Table 14 
and the sum of the separate immigration expenses appearing in the 
Statement of Expenditures on Account of the Trust Funds (recorded 
in columns 9,10,12 of my Table 13). Again the likely explanation 
is that money transferred from London to Queensland or vice versa 
and then spent was recorded as a debit to both.
Finally no corresponding itemised expenditure can be found for 
the FY 1913 debit.
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expenditures of the Agent General within the Chief Secretary's 
Department. As a matter of consistency I have included these 
charges for rent, printing and stationery after FY 1907 and up 
to the formation of the Commonwealth Oversea Settlement Office, 
the result appearing in column 5 from FY 1907. In the change­
over year, FY 1907, the initial vote was £3,000, £967 was expended 
from the Trust Fund, £1,888 from Consolidated Revenue. The 
difficulty with this series is that judging by the Agent General's 
Annual Report (Queensland Parliamentary Papers) the office had a 
multiplicity of functions - promotion of state exports, imports, 
loan raising arrangements, etc., thus this series no doubt inflates 
immigration expenditures. Column 14, Table 13, abstracts from 
these costs, as does inter alia column 15.
Queensland Immigration Department; Inclusive of salaries and running 
costs .
Promotion (Advertising): This includes expenditure on advertising 
the state in Britain, disseminating literature to prospective 
settlers and displays at fairs and shows.
Reception Expenses: The series covers provisions for fuel, light, 
housing of immigrants upon arrival, railway fares and freight.
Y ear
1911
1912
1913
1914
1920
1921
1922
1923
1924
1925
1926
19 27
1928
19 29
1930
1931
10 10
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TABLE 15
SOUTH AUSTRALIA: OUTLAYS (AND VOTES) ON IMMIGRATION
£ c u r r e n t
CONSOLIDATED REVENUE TOTAL
P a s s a g e
Money
R e c e p tio n O f f ic e s
A d e la id e London
1 2 3 4 5
173 191 364
( - ) (191) (191)
19654 1106 1398 2206 24364
(37000) (1000) (723) (1504) (40277)
37869 1003 1553 2717 43142
(40000) (1200) (1630) (2408) (45238)
24813 1138 1369 2422 29742
(20000) (1000) (1383) (2117) (24500)
228 228
(210) (210)
98 98
(100) (100)
957 380 1337
(600) (256) (1856)
2395 1798 4193
(2700) (1618) (4318)
1726 4190 5916
(3400) (4508) (7908)
488 4937 5425
(1055) (4648) (5703)
376 4665 5043
(610) (5304) (5914)
1091 349 2 4583
(500) (4339) (4899)
1098 4691 5789
(2150) (4801) (6951)
688 3505 4191
(1650) (3956) (5606)
140 3198 3338
(300) (3301) (3601)
2278 2278
(2245) (2245)
713 713
(757) (757)
(c o n t in u e d )
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TABLE 15 (continued)
CONSOLIDATED REVENUE TOTAL
Financial
Year
Passage
Money
Reception Offices
Adelaide London
1 2 3 4 5
1933 640 640
(623) (673)
1934 260 260
(260) (260)
1935 250 250
(250) (250)
19 36 258 258
(260) (260)
1937 250 250
(260) (260)
1938 254 254
(255) (255)
1939 293 293
(350) (350)
Sources: South Australia: Public Accounts and
Estimates in South Australia Parliamentary 
Papers.
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Passage Money: The full fare during the period was £12-14. Nominees
initially contributed towards passages on the basis of age, children
£3, 12-40 years, £4, 40-50 years £8. Selected domestics paid £4, and
farm labourers also £4; the numbers assisted in the last class were
confined to the number of requisitions by farmers who had guaranteed
employment and likewise deposited £4. During 1912 these rates were 
2changed twice. In March the net fare to male nominees was set at 
£5, females at £3, children £1.5. With the rise in contract fares 
from August 1912 to £14 net fares to these classes rose respectively 
to £7, £4, and £2. Domestics continued to pay £3 thus the SA 
government’s share of their fares rose by £1. Finally in 1913 an 
apprenticeship scheme for selected boys, 15-19 years of age, was 
introduced whereby employers entered a contract with the government 
to provide ’fair conditions of employment' for the youths and 
contributed £10 to the cost of the passage.
Adelaide Office. This office was opened in FY 1911 but no vote was 
recorded for the year. In FY 1911 expenditure covers salaries (£53) 
and 'contingencies’ - telegrams, printing and stationary (£120).
Between FY 1912-FY 1914 an item, ’Repayments' appears as an expenditure. 
This most probably covered repayment of landing money deposited by 
immigrants and I have interpreted it as a transfer payment and 
excluded it from the above series - the amounts involved were, FY 1912 
£1,005, FY 1913 £1,786 and FY 1914 £1,018.
London Office. The staff comprised of an Immigration Officer, who in 
fact was the Agent General, a Lady Superintendent and clerks; the 
salary of the Immigration Office was charged against the Agent 
General's Office. Contingencies, printing, stationery and telegrams, 
and travel and rent absorbed about one-half of the total budget of 
the London Office.
1 South Australian Gazette, 1911, p.560.
2 „'.Immigration Act and Regulations Under Act', South Australia: 
Parliamentary Papers, Number 51, p.l of v.3, 1912.
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No s e p a r a t e  e n t r y  i n  t h e  P u b l i c  A c c o u n t s  and E s t i m a t e s  
a p p e a r  f o r  a d v e r t i s i n g ,  e x p e n d i t u r e s  most  l i k e l y  b e i n g  subsumed i n  
t h e  g e n e r a l  ’ c o n t i n g e n c i e s ’ s e c t i o n  o f  t h e  o f f i c e s .
R e c e p t i o n : T h i s  s e r i e s  i n c l u d e s  r a i l  f a r e s  f rom t h e  O u te r  Harbour  
p l u s  m a i n t e n a n c e  o f  an Im m ig ran t  Home. The home was m o s t l y  used  
f o r  i m m ig r a n t  b o y s .
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TABLE 16
TASMANIA: OUTLAYS ON IMMIGRATION; TRANSACTIONS AND BALANCES 
OF THE IMMIGRANTS SUSPENSE ACCOUNT
£ current
Financial
Year
Dr Cr Balance
1 2 3
1912 - 21 21
1913 1307 1947 661
1914 2678 3317 1300
1920 942 Dr 942
1921 352 304 Dr 996
1922 505 484 Dr 1016
1923 - 220 Dr 791
1924 - 648 Dr 147
1925 20 168 -
Source: Tasmania, 'Finance Statement' (Budget) 
in Parliamentary Papers.
The above table gives the only financial data that I have been 
able to collect from the Public Accounts. Prior to WW1 this Treasury 
Suspense Account bore the title 'Assisting Immigrants' and it is 
presumed to cover assisted passages of nominated immigrants. The 
Tasmanian Estimates provide few clues as to votes. The Estimates for 
the various government departments appear in the Budget and cover 
(in contrast to the other states) only 2 to 3 pages - there is little 
detailed disaggregation of planned expenditure at all. Perhaps the 
most reasonable guess as to where the money came from, at least 
pre-WWl, is the 'Miscellaneous' item of the 'Chief Secretary's Office', 
it being a transfer from the Chief Secretary to 'Treasury Suspense' 
i.e. expenditure from Consolidated Revenue.1
1 By comparison expenditure of loan moneys is exceptionally detailed, 
the nature of each outlay (down to, for instance, naming the specific 
section of road works in the municipality) being recorded. There is 
no indication of immigration being supported by loan expenditure.
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For the two pre-WWl financial years, FY 1913, FY 1914 votes 
are taken as equalling the balance of the preceding year plus the 
current financial year credit transaction, namely £1968 in FY 1913, 
£3978 in FY 1914. The nature and source of expenditure (and votes) 
in the twenties are even more obscure; the account title changes 
to 'Assisting Settlers' (the substitution of the term 'settler' 
for 'immigrant', however, was in vogue) and the transactions leading 
to debit balances suggest some short-term overdraft arrangement.
I have interpreted the vote for FY 1920 as the actual overdraft for 
that FY.1 Votes for FY 1921 and FY 1922 are taken as £352, £505 
i.e. equal to the credit transaction plus additional overdraft.
1 The other possibility is that expenditure was financed by a 
transfer of credit balances from some other suspense or trust 
fund(s) in which case the Treasury either paid interest on this 
transfer or lost the interest that these 'transferred moneys' would 
have earned elsewhere; ignoring small interest differentials the 
two methods amount to the same thing. But if it was a 'transfer' 
then I would have expected the 'settlers' account to be credited 
by the amount of that transfer which it is not.
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TABLE 18
WESTERN AUSTRALIA: LOAN RAISINGS
(including discounts provided for on Loan Schedules)
£ current
Agricultural
Immigration
Immigration:
General Total
A* 1901 1713
FY 1904 10500 10500
FY 1906 6300 6300
FY 1909 34700 34700
FY 1911 115000 30000 145000
FY 1912 160000 160000
FY 1913 50000 3000 53000
FY 1920 20000 20000
Source: WA, Public Accounts in WA Parliamentary 
Papers.
Notes: A* = Balance in Account, beginning of
FY 1901.
Expenditure on immigrant assistance was administered
simultaneously by several authorities, including at various times,
the Treasurer, Minister for Land, Minister for Works, Minister for
Immigration (and Tourism), Colonial Secretary and the Agricultural
Bank. This diversified control detracted from clear reporting
of total funds spent on immigration, as witness the lament in the
Auditor General's Report for 1907-8:
Under present conditions it is almost impossible to 
arrive at the cost of immigration, owing to the 
manner in which expenditure is provided for on the 
Estimates and dealt with by Departments. For 
instance:-
Revenue Estimates - Under Division 40 of 
the Colonial Secretary's Department, item 
4 provides for an "Immigration Agent" at 
a cost of £200: and item 15, £3,000 under 
the general heading "Immigration". Also 
Division 8 under the Lands Department: 
items 20, 21 and 22 show "Melbourne 
Agency, £622", and item 45 provides £900
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under the same heading. The salary of an 
officer lecturing in the Eastern states is 
provided for by item 18 under the heading 
"Information Bureau - Officer in Charge,
£500."
Loan Estimates - Item 65 under "Development 
of Agriculture" provides £5,643 for 
"Agricultural Immigration", and 357 from 
"Loan Suspense" for the same purpose, both 
of which votes are administered by the 
Lands Department. Item 66 also shows 
4,000 under "Loans Suspense" for 
"Agricultural Immigration", which is 
administered by the Colonial Secretary's 
Department. These last two votes are 
charged with the salaries of lecturers, 
and item 4 under "Departmental" controlled 
by the Lands Department, provides £700 for 
a lecturer and his assistants.
The above items alone represent an expenditure of 
£5,312 from revenue, and £10,700 from loan. In 
addition, charges are made to departmental votes 
not specially provided for immigration. If the 
cost is required it is essential for one 
department to deal with all expenditure, or, 
under present conditions, for suitable accounts 
to be opened in the books of each department.
In Fact the Auditor General's reports for Western Australia Public 
Accounts is useful in disclosing covert migration accounts which 
should be added to the Consolidated Revenue and Loan summary data 
appearing in the Western Australian Statistical Register to give 
a truer picture of the State's total migration bill. At present 
they are inaccurate.
Imperfections, noted by the Auditor General, that cannot 
be allowed for are:
(1) The extent to which recorded expenditure was
not in fact incurred by the Western Australian
government until the following year. As the
Auditor General comments:
The whole financial procedure in connection with 
bringing out immigrants is anything but satisfactory 
from an Audit point of view. For instance, in 
regard to nominated passages, the money paid 
when the nomination is made goes to the credit 
of the Loan Vote "Agricultural Immigration", 
irrespective of whether there are corresponding
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debits for the transport of immigrants to Western 
Australia. The debit does not necessarily occur 
during the same year in which the money is 
received, and, under present conditions, it would 
be most difficult to ear-mark the receipt with 
the corresponding charge against the vote. In 
addition, it may be mentioned that some of the 
items tend to increase the spending power under 
the Parliamentary appropriation of the year.1
(2) Some small current account revenues and expenditures
associated with upkeep of Immigrant Homes were submerged
into non-migrant accounts in the initial years.
Loan and Consolidated Revenue
Whilst the above tables reveal use of both Loan and Revenue funds
in support of State immigration to WA,
(i) there is no regular break down by type of expenses
(e.g. amounts voted and expended on account of
assisted passage as opposed to advertising as
opposed to upkeep of immigrants' homes etc.);
(ii) frequent reference by the Auditor General in his
Reports on the immigration accounts indicates that
there was no systematic allocation of different
types of expenses between Revenue and Loan Accounts.
In the FY 1911 Auditor General's Report a precept was outlined:
Under Division 46 of the Revenue Estimates provision 
is made for expenditure in connection with immigration.
The Department, as a general rule, charge Loan with 
all expenditure to the time the immigrants' arrival 
in the State, also the cost of acquiring, fitting up, 
and purchasing the immigrants' homes or depots in 
Western Australia. If the actual cost in connection 
with immigration is desired there should be a re­
arrangement of the present procedure, and it would 
be much better for all concerned if a clear 
distinction were made as to expenditure chargeable 
to revenue and Loan. Under present conditions it is 
impossible for the Auditor General to discriminate.
However, this precept was not typically used, either before or after
FY 1911. For instance, in his Report for FY 1906, the Auditor
General observed that the 'immigration contingencies' account in
1 Report of Auditor General on Western Australia Public Accounts, 
1910-11, p.171.
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C o n s o l i d a t e d  Revenue c o n s i s t s  m a in ly  o f  p a s s a g e  s u b s i d i e s  (a  p r i o r -  
t o - a r r i v a l  e x p e n d i t u r e ) , and h i s  R e p o r t  f o r  FY 1923 showed t h e  
a g r i c u l t u r a l  i m m i g r a t i o n  a c c o u n t  i n  Loans c o n s i s t i n g  m a i n ly  o f  
m i g r a n t  i n t r a - s t a t e  r a i l  s u b s i d i e s  (a  p o s t - a r r i v a l  e x p e n d i t u r e ) .
Loan A c c o u n t s
(a)  I m m i g r a t i o n  G e n e r a l  A c c o u n t : T h i s  was t h e  i n i t i a l  l o a n  a c c o u n t ,
however  a t  no s t a g e  was a breakdown o f  e x p e n d i t u r e s  shown.
When i t s  f u n d s  were  e x h a u s t e d  i n  1903-4 i t  was l a r g e l y  r e p l a c e d  
by t h e  A g r i c u l t u r a l  I m m ig r a t i o n  A c c o u n t ,  a l t h o u g h  some new funds  
were  i n j e c t e d  i n t o  i t  1910-11 .
(b) A g r i c u l t u r a l  I m m i g r a t i o n  A c c o u n t : D e s p i t e  t h e  a g r i c u l t u r a l
i n t e n t  o f  t h e  l o a n ,  t h i s  fund  was n o t  r e s t r i c t e d  t o  a s s i s t i n g
on ly  a g r i c u l t u r a l  i m m i g r a n t s ,  a t  l e a s t  n o t  u n t i l  t h e  ' I m m i g r a t i o n
G e n e r a l '  Account  was r e a c t i v a t e d  i n  FY 1911.  Then some a t t e m p t
was made t o  p r e s e r v e  t h e  a g r i c u l t u r a l  i m m i g r a t i o n  i n t e n t :
On t h e  Loan E s t i m a t e s  f o r  1910 -11  P a r l i a m e n t  p r o v i d e s  
two main  i t e m s  f o r  i m m i g r a t i o n ,  v i z .  I t e m  68 ,
" A g r i c u l t u r a l  I m m i g r a t i o n " ,  and I t e m  79 " I m m i g r a t i o n  
G e n e r a l l y " .  I n  p r a c t i c e  t h e  who le  o f  t h e  l o a n  c h a r g e s  
ha v e  gone a g a i n s t  t h e  f o r m e r ,  and i t  h a s  b e e n  n e c e s s a r y  
to  a l l o c a t e ,  as  f a r  as  p o s s i b l e  w i t h  t h e  i n f o r m a t i o n  
a v a i l a b l e ,  t h e  i t e m s  b e l o n g i n g  t o  t h e  o t h e r  v o t e  and 
d i s a l l o w  a c c o r d i n g l y ,  which  d i s a l l o w a n c e s  have  i n  some 
i n s t a n c e s  be e n  a d j u s t e d .  The re  i s  s t i l l ,  h o w e v e r ,  a 
good d e a l  o f  e x p e n d i t u r e  w h i c h » c a n n o t  be  a l l o c a t e d . 1
F o l l o w i n g  t h e  G r e a t  War, when t h e  Commonwealth assumed oc e an  p a s s a g e
s u b s i d i e s  f o r  m i g r a n t s ,  i n t r a s t a t e  r a i l w a y  f a r e s  f o r  t h e  t r a n s p o r t
o f  m i g r a n t s  t o  t h e i r  new d e s t i n a t i o n s  became t h e  l a r g e s t  s i n g l e
e x p e n s e ,  t o  j u d g e  from t h e  o n ly  d i s a g g r e g a t i o n  a f f o r d e d ,  t h a t  f o r
1922-23  when t h e  breakdown f o r  ' A g r i c u l t u r a l  I m m i g r a t i o n '  w a s : -
A u d i t o r  G e n e r a l ' s  R e p o r t  on WA P u b l i c  A c c o u n t s ,  191 0 -1 1 ,  p . 1 7 1 .1
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P a s s a g e  Money -  R e p a t r i a t i n g  U n f i t  I m m ig r a n t s
Shows and E x h i b i t s  -  Expended i n  E ng la nd  and 
i n c l u d e s :  Wage o f  an A s s i s t a n t  S to re m a n ,
London Agency ,  a t  £78 p e r  annum, a l s o  payments  
a t  t h e  r a t e  o f  £25 p e r  q u a r t e r  f o r  p u b l i c i t y  
work t o  a p e r s o n  a t t a c h e d  t o  a n e w s p a p e r  i n  
E n g la n d .
P a p e r s  -  P u r c h a s e d  l o c a l l y  and f o r w a r d e d  t o  
London
T r a v e l l i n g  Expenses  -  I n c l u d e s  £ 9 . 1 8 . 9  f o r  t h e  
O f f i c e r - i n - C h a r g e  o f  I m m i g r a t i o n  v i s i t i n g  Group 
S e t t l e m e n t s ,  and £ 6 0 . 5 . 0  c h a r g e  f o r  Government  
Motor  Cars  used  by a r e p r e s e n t a t i v e  o f  t h e  New 
S e t t l e r s ’ League  w h i l s t  p l a c i n g  i m m ig r a n t s
I n c i d e n t a l s  -  T h i s  h e a d in g  i n c l u d e s . . .
£ 5 4 6 . 1 6 . 9 ,  c h a r g e  f o r  Government Motor  Cars  
used  by f o u r  r e p r e s e n t a t i v e s  o f  New 
S e t t l e r s ’ League  t o u r i n g  i n  s e a r c h  o f  
employment  f o r  and p l a c i n g  i m m i g r a n t s ;  
£ 1 , 4 6 3 . 1 8 . 2 ,  P u r c h a s e  o f  B l a n k e t s  f o r  
I m m i g r a n t s ’ H o m e . . . £11,  Rent  o f  Booth 
a t  R oya l  Show, £ 2 6 . 1 2 . 0 .  A l lowance  a t  
I s .  p e r  m i l e  t o  O f f i c e r - i n - C h a r g e  o f  I m m i g r a t i o n  
f o r  u se  o f  h i s  c a r  w h i l s t  p l a c i n g  im m ig r a n t s  
m e e t i n g  s h i p s ,  and i n  c o n n e c t i o n  w i t h  t h e  
m o n ey -c h an g in g  b u s i n e s s  o f  t h e  D e p a r tm e n t ;
R a i lw ay  F a r e s  -  T r a n s p o r t i n g  i m m ig r a n t s  t o  
t h e i r  d e s t i n a t i o n s  a f t e r  a r r i v a l  i n  t h e  
S t a t e
£ s .  d.
479 5 0
896 17 11
2 8 6
71 15 2
5 ,1 9 4  1 5
4 ,1 6 5  5 11
T o t a l  c h a rg e  a g a i n s t  Vote 10 ,809  13 11
Loan Sus p e n s e  Accoun ts
M i g r a t i o n  e x p e n s e s  were  r a r e l y  c h a rg e d  t o  such  fu n d s  -  on ly  i n  t h e  
FY 1904 and FY 1908 -  p e r h a p s  b e c a u s e  t h e  A u d i t o r  G e n e r a l  d i d  n o t  
c o n s i d e r  t h e  ope n in g  o f  m i g r a t i o n  s u s p e n s e  a c c o u n t s  j u s t i f i e d . 1 
The FY 1904 funds  were  f o r  l o a n s  t o  i m m i g r a n t s ;  t h e  FY 1908 a c c o u n t  
was f o r  ' a g r i c u l t u r a l  i m m i g r a t i o n ’ p u r p o s e s .
1 See f o r  i n s t a n c e  t h e  A u d i t o r  G e n e r a l ’ s s t r i c t u r e  i n  h i s  
R e p o r t  f o r  FY 1904,  p p . 159 -60 .
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Consolidated Revenue Accounts
British Immigrants: Initially, accounts of the ’Office of the
Colonial Secretary' related only to immigration, and this 
constituted the pertinent revenue account. Although the Office
gradually assumed other functions, it was not until FY 1920 that
2the immigration component was shown separately, by which stage 
immigration matters occupied only 15 per cent of that Office’s 
budget. Linear interpolation from 1906-7 to 1918-19 was used to 
estimate immigration expenditure of the Office.
The other migration revenue account concerns:
Immigrants from the Eastern States:
The Department of Lands was active in this regard, FY 1908 to 
FY 1913 opening the Melbourne Agency and hiring an information officer 
(lecturer) to advertise Western Australia. Contributions were also 
made to the passage costs of these immigrants, by the Department of 
Lands and subsequently the Colonial Secretary's office. On the basis 
of the previous ratios of salaried to non-salaried expenses, the 
salaries for staffing the Melbourne Agency and that of the lecturer 
had to be imputed from 1909-10 onwards, since only the non-salaried 
portion of expenses was recorded.
Trust funds involving fares forwarded by nominators of 
assisted migrants and monies repaid on Commonwealth loans to assisted 
migrants which the state supervised have not been included. These 
involved small ’transfer’ sums which Western Australia came by 
fortuitously for short periods of time.
Immigrant Promotion Versus Administrative Costs:
A series is needed of total expenses on advertising, passage subsidies 
and Australian reception (Immigrant's Homes and intra-state travel 
expenses) netted of administrative costs. Since detailed allocation 
of funds is generally unavailable, the best estimate is total
1 Report of Agent General on Western Australia: Public Accounts 
1905-6, p.148.
2 A partial separation was always furnished 'Immigration - contingencies' 
an account dealing with passage advances and the only revenue account
-included in the Western Australian Register's series on migration 
expenditure.
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immigration expenditure netted of the immigration salaries and 
miscellaneous expenditures of the Colonial Secretary's Department 
(the principal administrative portion of migration outlays from 
Consolidated Revenue) and also netted of the 'Departmental' 
expenses of the Loan Accounts (the total administrative portion 
of migration loan charges). As we are interested in the costs of 
British immigration I have also netted out Eastern States 
immigration by subtracting the salaries portion of the Consolidated 
Revenue Account charges of the Melbourne Agency of the Department 
of Lands. The resulting series is presented in Table 19.
TABLE 19
WESTERN AUSTRALIA: ESTIMATED IMMIGRATION EXPENDITURE (AND VOTES)
EXCLUSIVE OF ADMINISTRATIVE OFFICE chargesa
£ current
Financial Financial Financial Financial
Year Year Year Year
1901 250-2
(2713)
1908 6889
(8643)
1920 4627
(9522)
1927 10110
(8385)
1902 3475
(3821)
1909 18471
(13348)
1921 11475
(30583)
1928 10203
(11255)
1903 507
(387)
1910 11120
(12800)
1922 9045
(9598)
1929 11815
(9915)
1904 2644
(2000)
1911 78826
(80050)
1923 12959
(12043)
1930 7268
(10217)
1905 5573
(12500)
1912 96841
(92000)
1924 19071
(22100)
1931 1557
(1202)
1906 5296
(9427)
1913 62396
(85920)
1925 8995
(22551)
1932 757
(876)
1907 6808
(7500)
1914 55643
(77350)
1926 8641
(12534)
1933 316
(358)
Source: Western Australia Public Accounts and Financial 
Statements, in WA Parliamentary Papers.
A Figures also exclusive of Eastern States Immigration.
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P a s s a g e  R a t e s : I n i t i a l l y  a s s i s t a n c e  was o f f e r e d  t o  farm l a b o u r e r s ,
d o m e s t i c s  cooks  e t  a l  n o m in a te d  by WA r e s i d e n t s ,  t h e  f a r e  o f  £13 .5
b e i n g  e q u a l l y  s h a r e d  by t h e  i m m ig r a n t  ( o r  t h e  n o m i n a t o r )  and t h e
WA g o v e rn m e n t .  N om in a to r s  c o u l d  bo r row t h i s  s h a r e  o f  t h e  p a s s a g e
a t  5 p e r  c e n t  i f  an ' a p p r o v e d  g u a r a n t o r '  s t o o d  b e h i n d  t h e  l o a n . 1
A l th o u g h  a s s i s t a n c e  was n o m i n a l l y  r e s t r i c t e d  t o  t h e s e  c l a s s e s  o t h e r
o c c u p a t i o n a l  g ro u p s  were  a d m i t t e d .  In  1908 a new s e t  o f  r e g u l a t i o n s
2
were  drawn up which  e x c l u d e d  town w o r k e r s  f rom n o m i n a t i o n .  The 
n o m i n a t o r ,  o r  n o m i n e e ' s  c o n t r i b u t i o n  v a r i e d  f rom  £ 6 - 1 8 . 5  d e p e n d in g  
on t h e  s h i p p i n g  company and b e r t h  r e q u i r e d .  S e l e c t e d  im m ig r a n t s  
were  c o n f i n e d  t o  t h r e e  c l a s s e s :  s m a l l  c a p i t a l i s t s  p o s s e s s i n g  £50 
who c o n t r i b u t e d  £6 ;  s i n g l e  f a rm  l a b o u r e r s  w i t h  combined l a n d i n g  
money and c a p i t a l  o f  £15 p a i d  £5;  d o m e s t i c s  a l s o  p a i d  £5 p l u s  a 
l a n d i n g  money d e p o s i t  o f  £5.  These  payments  r e p r e s e n t e d  h a l f  t h e  
f u l l  f a r e .  L a nd ing  money and c a p i t a l  d e p o s i t s  w e re  r e f u n d e d  on 
a r r i v a l .
A s s i s t a n c e  t o  non UK I m m ig r a n t s :
T a b l e  19 as  a l r e a d y  m en t io n e d  was n e t t e d  o f  t h e  c o s t s  of
E a s t e r n  S t a t e s  i m m i g r a t i o n .  S e t t l e r s  w ere  a l s o  a s s i s t e d  from
B r i t i s h  P o s s e s s i o n s  and E u r o p e .  But  t h e  s i z e  o f  t h i s  a s s i s t e d
3
movement w a s ,  as  i n  o t h e r  s t a t e s ,  n e g l i g i b l e .
1 B o r row ing  by n o m i n a t o r s  f o r  t h i s  p u r p o s e  amounted t o  £642 i n  1909. 
' I m m i g r a t i o n  R e p o r t ' ,  WA P a r l i a m e n t a r y  P a p e r s , Number 1 6 ,  1909,
P-4.
2 ' R e p o r t  o f  t h e  S e l e c t  Commit tee  on t h e  Q u e s t i o n  of  I m m i g r a t i o n ' ,  
WA P a r l i a m e n t a r y  P a p e r s , Number A6, p . 3  o f  1909 v . 2 ,  ' V i s i t  o f  t h e  
P r e m i e r  to  E n g l a n d ' ,  Number 24 ,  p . 5  o f  1910.
3 A r e p o r t  i n  1909 c i t e s  a s s i s t e d  a r r i v a l s  f rom  B r i t a i n  as  1315,  
Europe  24 ,  Canada 7,  Cape 8 ,  N a t a l  6 ,  T r a n s v a a l  8 ,  NZ 2 ,  o p . c i t . ,
WA P a r l i a m e n t a r y  P a p e r s , Number 16,  1909.
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TABLE 20
AGGREGATE OUTLAYS (AND VOTES) ON IMMIGRATION: ALL STATES AND THE
COMMONWEALTH
£ current
Financial
Year
Passage
Money
and
Promotion
Administrative 
Cos ts
Passage
Money
Promotion
Adminis trative
costs and
Development
Schemes^
Passage
Money
Promotion and
Administrative
Costs
1 2 3 4
1901 48929 8950 57879
(47713) (7276) (54989)
1902 13823 6499 20331
(15821) (5241) (21062)
1903 8718 8395 17113
(11387) (11056) (22443)
1904 7267 6682 13949
(9973) (5828) (15801)
1905 10443 4983 15426
(19627) (5973) (25603)
1906 11560 8433 19993
(17427) (8596) (26023)
1907 21944 10612 32503
(25670) (10559) (36229)
1908 45687 11454 57141
(99134) (9820) (108954)
1909 95856 11947 107803
(117550) (11170) (128720)
1910 114892 20929 135821
(133801) (13752) (147613)
1911 274726 18563 293289
(221667) (16310) (237977)
1912 413725 23907 437632
(391000) (23311) (4143.11)
1913 373169 26746 399916
(379767) (27168) (373200)
1914 293389 29256 321627
(349503) (28768) (378271)
1920 16901 25543 42444
(26178) (18232) (44410)
(continued)
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TABLE 20 ( c o n t in u e d )
F i n a n c i a l
Y ear
P a s s a g e
Money
and
P ro m o t io n
Adm inis t r a t i v e  
C o s ts
P a s s a g e
Money
P ro m o tio n
A d m i n i s t r a t i v e
c o s t s  and
Developm ent
Schemes^-
P a s s a g e
Money
P ro m o t io n  and 
Adm inis t r a t iv< 
C o s ts
1 2 3 4
1921 63639 25067 88706
(114498) (18547) (133045)
1922 162028 71218 233246
(190005) (103215) (293220)
1923 233953 84929 648887 318887
(240543) (88296) (328839)
1924 251333 87357 886368 338690
(551000) (87003) (638003)
1925 243473 82993 426466 326466
(318427) (86052) (404479)
1926 318717 99899 1934724 418616
(365623) (102996) (468619)
1927 333250 107462 1297230 440712
(417593) (100704) (518297)
1928 322216 105119 2145373 427335
(387289) (115161) (502450)
1929 193695 95684 1705740 289379
(371852) (112446) (484298)
1930 101511 57499 555305 159010
(152366) (66272) (218638)
1931 30285 11543 392450 41828
(36468) (9927) (46395)
1932 10246 5041 15287
(14458) (3934) (18392)
1933 5294 3444 523868 8738
(7405) (3704) (11109)
1934 4003 2157 207170 6160
(4804) (2385) (7189)
1935 4751 1279 163940 6030
(6055) (1039) (7094)
1936 5400 1307 6707
(5230) (1330) (6560)
( c o n t i n u e d )
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TABLE 20 (continued)
Financial
Year
Passage
Money
and
Promotion
Adminis trative 
Costs
Passage 
Money 
Promotion 
Administrative 
costs and 
Development
Schemes^.
Passage
MoneyPromotion and 
Adminis trative 
Costs
1 2 3 4
1937 4569 1057 5626
(4895) (1355) (6250)
1938 7809 1003 8812
(9760) (1412) (1172)
1939 27056 15293 42239
(41500) (16711) (58211)
Sources: Passage Money and Promotion from Table 1,
column 12; Table 9 columns 1,2 and Table 10; 
Table 11, column 7; Table 13, column 15;
Table 15, columns 1,2; Table 16; Table 19. 
Administrative Costs from Table 1, 
columns 4,5; Table 9, column 3 and after 
1926 Table 9, column 4 minus Table 10;
Table 11, columns 3,4; Table 13, columns 2,5, 
6,9,10; Table 15, columns 3,4; Table 17, 
column 6 minus Table 19.
Development Schemes from Table 4, column 3 
and Table 5, column 6; Table 12 column 6.
A Only outlays are given in column 3 due to the 
practice of making ’Advances’ from the 'Public 
Account' in anticipation of future loan 
raisings, a consequence of which was that 
periodic loan votes bore little if any direct 
relation to annual outlays. See Table 4 in 
particular and associated text. Payments for 
Development-Migration Schemes began FY 1923 
thus prior to this year columns 3 and 4 of 
the above Table 20 are identical. They are 
also identical in 1932 and from 1936. In 1932 
no advances were made
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Chapter 5
POLICY: AUSTRALIA’S MIGRATION AND
DEVELOPMENT STRATEGY
Introduction
The central theme to emerge from preceding chapters is the 
dominant role which governments played in the economic lives of 
their citizens. From the early pioneering times Australia developed 
a mixed economic system in which public authorities were prominent, 
particularly in the provision of infrastructure - railways and 
communications. The twentieth century saw some change in government 
attitudes towards development, but the basic theme of active 
government intervention in economic matters remained. Over one half 
of all UK immigrants were recruited and subsidised by governments.
The years following on from Federation saw the spread of state wages 
boards, tribunals and arbitration courts, and the emergence of the 
Commonwealth as a leader in wage fixing. The period also saw in 1911 
the renewal of net capital imports, and in the twenties an expansion 
in their pace and scale, which enabled governments to embark on a 
wide range of public works projects, from the provision of urban 
infrastructure to schemes for watering barren lands to facilitate 
closer settlement. Wartime developments helped speed up industrial 
diversification; in the twenties the Commonwealth government 
installed high protection of the manufacturing sector - followed by 
'compensatory relief’ to rural producers. Indeed, throughout the 
entire period, rural producers received pecuniary incentives to 
diversify the range of output, and in some instances governments 
established 'pools’ for the purchase and sale of produce. And 
ultimately behind many of these actions lay the desire to people 
Australia more quickly.
This chapter explores the desire for peopling Australia, and how 
population and immigration policies of governments were interwoven 
with their strategies of economic development. The essay is an attempt 
to identify the positive factors influencing demand for UK immigrants. 
The restraints on this demand are examined in Chapter 6. The other 
blade of the scissors, the supply of immigrants, is treated in 
Chapter 8, where a model of the structural behaviour of both blades
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is presented.
At least in the first three decades of this century, the desire 
to people Australia more quickly, it is argued, was tied closely to 
defence and development. Immigrants from Britain would assist in 
keeping Australia ’white and safe’ long into the future. And 
before the reappraisals of the late twenties, Australia was generally 
viewed as a country of unlimited resources and potentialities.
Population was a magic wand, the golden key with which to unlock 
this plentitude. Development policy, however, did not exhibit the 
heavy-handed bias in favour of rural development and closer 
settlement which some writers have recently argued. Rather, it is 
suggested here, that against the backdrop of the 1890s depression, 
development policy was conceived as the expansion of job opportunities 
and maintenance of living standards for increasing numbers. To this 
end it was designed to expand and increase the scale and range of 
industries, and this could be achieved in both the primary and 
secondary divisions of the economy. Nor, I argue, was migrant land 
settlement ever seen by the states - WA being a possible exception - 
as a sine qua non of their immigration policies. Development as a 
strategy for absorbing and supporting larger numbers was seen more 
generally as setting in motion further expansion by the provision of 
a growing workforce and an increasing army of consumers and taxpayers.
Alongside defence and development were other influences on 
policy makers. Demographic trends conditioned policy makers to look 
to immigration as the means of augmenting Australia’s population, 
though I contend that developments elsewhere increased Australia's 
anxiety to remain not only predominantly white, but British. One 
further influence or encouragement discussed is the impact of the 
UK government's attitudes and pressure upon Australian policy makers. 
How did the vision of Empire Settlement form? Who were its conceivers 
and how did it influence Australian attitudes towards UK immigration 
and in turn, Australia's demand for people?
At the outset the obvious should be stated, namely, that the 
term demand as used here is highly aggregative. From the preceding 
discussion of the assignment of roles, government, for instance, 
encompasses six states and the Commonwealth. Further, it is improbable 
that the ingredients of demand, i.e., positive determinants and 
constraints, were strictly homogeneous. Time and data restrictions,
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however, impose a certain degree of generalisation.
As a first step in isolating immigration objectives of governments, 
it is perhaps useful to identify their underlying role - that of 
custodians of social or community welfare. What was seen to be in the 
public good could vary over time just as the balance of power of 
interest or pressure groups could shift in favour of some measures and 
against others. In general, government action might be seen as 
closely related to the interaction of various competing (or cooperating) 
social and economic pressure groups, each seeking to manipulate the 
machinery of the state in its own interests. The relative strength 
of these groups at any particular time, and the character of the 
measure determines the outcome.
This view however, is too simple. First, pressure groups were 
not always sharply delineated. Groups ran the gamut from highly 
organised and vocal ones - trade unions, Chambers of Manufacturers - 
to less formally knit and cohesive bodies of clergy, economists and 
statisticians. And some ideas, although recommended for adoption by 
powerful well defined pressure groups, scarcely needed endorsement - 
the Returned Soldiers and Sailors’ Leagues suoport of a ’white and safe 
Australia' being an example. Second, was it the case that governments 
and individuals played only minor roles? Prima facie, at least, some 
governments and political leaders did play an independent role in 
fashioning the vision of future development, most particularly Prime 
Minister Hughes in the formative years of Empire Settlement. From 
this it will be apparent that the view taken here is that immigration 
policy, although mainly outcome of organised competing and/or 
cooperating groups, was also the outcome of the general fears and 
hopes of the era, and on occasion also bore the stamp of individuals, 
particularly in the early twenties, of one individual, the Prime 
Minister, Hughes.
In what follows an attempt is made to explore the pressures 
behind the formation of policy, and the objectives of policy as 
perceived by policy makers, while the next chapter explores the 
constraints confronting policy makers in implementing these objectives.
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Defence
God is always on the side of the strongest 
battalions
Voltaire
One of the commonest arguments in support of immigration was 
national security. A larger population conveyed superior defence 
against aggression,
... in our day of need, a number of cattle and 
sheep are not going to save us ... the more 
souls to the acre ... the safer we are likely 
to be.1
Taking the same stance, in making his first overtures to state
premiers, Australia’s Prime Minister, Deakin, reasoned that if
'... [we do not] populate Australia we are going to be in a very
2serious danger in the future'. And Coghlan as Chairman of the 1905 
Agents-General Committee on Immigration reported back to Deakin on 
the need for immigration '... firstly as an insurance against 
aggression...'.
The same year, at the first meeting of the council of Defence, 
the central problem was outlined:
the population of Australia is less than G 
millions distributed over^a great area with a 
coast line of 8000 miles.
A good deal of faith rested with the supremacy of the Royal Navy based 
on the glory of Trafalgar - a century old victory. This was, however 
to wane. 'In 1902 Britain', the Bulletin suggested,
1 Patten: NSW Parliamentary Debates, 1909, V33, p.8.
2 Prime Minister's Department, Correspondence Files, Commonwealth 
Archives Office, item A458, P156/1.
3 Memorandum by the Agents-General on the 'Question of Immigration’, 
Commonwealth Parliamentary Papers, 1906, V2, p.1179. Coghlan concluded 
'... and secondly as a way of adding to the country more producers 
more consumers, more taxpayers ...', ibid., p.1182.
4 The Council comprised the Minister for Defence, the Treasurer, the 
Inspector General, the Director of Naval Forces and the Chief of 
Intelligence. My discussion of defence strategies and institutional 
arrangements draws on N. Gow, 'The Australian Council of Defence 
1905-1939', unpublished paper, Department of History, Royal Military 
College, Duntroon.
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was equal to any three European powers at sea; in 
1910 so swiftly have events marched it [is] barely 
a match for Germany alone.1
The Bulletin with its usual style of rhetoric espoused the link between 
immigration and defence thus,
each one [British immigrant] will be an item in the 
great question of defence. It may depend on him in 
the end whether [Australia] is Christian or Buddhist 
whether it is Anglo-saxon or Anglo-monkey and whether 
the Parliamentary Labor Party is or is not hanged 
uncomfortably on a high tree by scoffing Asiatics.
Other things being equal, the big battalions settle 
these matters. A certain lamentable class of people 
urges us to depend on British assistance in time of 
trouble the assistance which may or may not be given...
But it is cheaper and more reliable to import these 
same soldiers and sailors in peace time and then this 
country will have them for certain without depending 
on anybody’s charity. Also they will be paying taxes 
here instead of in the John Bull country so that 
Australia will have money for defence.2
In 1909, Deakin placed orders in British ship yards for two 
destroyers and a cruiser. Fisher later supplemented these orders; 
the heavy cruiser ’Australia' and the light cruisers 'Sydney* and 
’Melbourne', along with destroyers and submarines arrived in 
Australian waters during 1913. Two years earlier, following advice 
from Lord Kitchener, Deakin had inaugurated a programme of compulsory 
training for home defence (voluntary recruitment being the basis of 
foreign service).3
1 Sydney Bulletin, September 8, 1910, p.6. This growing anxiety and 
questioning of the British RN defence net, was also fed by the 
statements of UK 'experts’. Lord Roberts asked of Australians
I wonder if you all realise in Australia that 
you are a gift to Japan whenever she likes to 
walk in there and if we sent you enough ships 
to tackle the Jap fleet the Germans would be 
in London in a week.
Bulletin, December 16, 1909, p.6.
2 Sydney Bulletin, October 27, 1910, p.6. For similar sentiments 
also see January 27, 1910, p.6, February 20, 1912, p.6, October 30,
1913, p.6; The Worker, January 19, 1911, p.12, February 14, 1912, p.3.
3 The Labor Party had already adopted such a policy in 1908. The 
issue of compulsory service overseas was the centre of a great political 
storm. Hughes returning from a tour of France in 1916 was convinced
of its need, forced a plebiscite, which was defeated, and which was 
followed by caucus and cabinet revolt. In November 1916, Hughes formed 
a new administration with support of National Labor members who had
(continued)
SLEEPING AT HIS HOMEWORK.
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For the most part aggression was seen as coming from East Asia.
The Sydney Morning Herald expressed the view that ’There are those 
who think Australia was made for sheep ... it was made to be a 
bulwark of Empire against the swarming East'.* One exception to 
the focus on eastern aggressors was NSW's Commissioner in the East.
He feared invasion, but from a different direction. From Kobe in 
June 1908, he wrote confidentially to the Premier,
The invasion of Australia is much more likely to 
come from another direction [not the] falsely 
dreaded Yellow Peril of Japan and China ...
Germany is the country from which more urgent 
danger may be feared in Australia than from the 
East generally. It is well known that Germany 
has long had avaricous designs upon the East 
and is already established at Kiaoucha, Marshall 
Islands, Northern New Guinea and Samoa.* 12 34
Nor did the Great War dissolve Australia’s basic and deepest 
fear. 'None save fools', the Bulletin contended, 'believe that the 
ending of the war and the establishment of the League of Nations ... 
[means] the finish of militarism and armaments'. Early in 1920 the 
Council of Defence was cabled by Hughes to advise of Australia's 
postwar requirements. The service advisers to the Council met on 
February 10 at the Navy Office and started their meeting by unanimously
4resolving that 'Japan is the potential and probable enemy'. Against 
this threat they recommended that Australia should make maximum 
preparation within a framework of Imperial Naval assistance. They 
concluded
The advisers of the Council of Defence are of [the] 
opinion that there are grave dangers in the present
(Footnote 3 cont'd from previous page)
followed him out of caucus and some Liberals. This finally gave way 
to the Nationalist Party formed by Hughes. Some of his old National 
Labour colleagues were retained in the new ministry, but the bulk of 
ministers were drawn from the Liberal Party, see Geoffrey Sawer, 
Australian Federal Politics and Law 1901-1929, Melbourne, 1956, 
pp.132-134.
1 Sydney Morning Herald, August 12, 1910.
2 Premier's Department, Correspondence File, NSW Archives Office.
3 Bulletin, July 3, 1919, p.6.
4 Cited in N. Gow, 'The Australian Council of Defence', 1905-39, 
op.cit., p.17.
down but will  the brute stay down ?
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situation. They do not wish to be alarmist, but 
preparation is necessary as a deterrent as well 
as a precaution.1 *3
At the Council meeting in April a minimum expenditure of £8.2 million 
was proposed to '... give Australia a "sporting chance" of holding out 
until British command in the Pacific can be established'. The 
service advisers were mostly concerned with identifying threats and 
designing appropriate military strategies. But in the twenties, as 
in Deakin's day, politicians were concerned with the broader canvas, 
and defence and development were tied together. In his deliberations 
with the Premiers at their 1920 Conference, Hughes made it clear that 
he '... was satisfied that 5,000,000 of people [could] neither defend
3nor develop Australia'. Mitchell the Premier of WA upon returning 
from the Colonial Office in 1922 - having proposed a scheme for taking 
75,000 immigrants in 5 years - revealed that 'it was the dream of his 
life to make Australia white and to make it safe’. He went on,
if we can do these two things all the rest must 
follow, for they involve the peopling of [Australia] 
and the development of its resources. And these 
things can be done. They have got to be done.4
Defence and development locked together to produce a passion for 
peopling Australia. But what was the vision of development? What 
form was this development planned to take, and what road did it in 
fact follow?
Rural Development and Migrant Land Settlement:
A sine qua non or myth of policy?
Certainly the loudest and most persistent declaration of policy 
was to 'fill the vast open spaces'. Immigration was repeatedly linked 
with rural development and closer settlement. The theme was apparent 
from the earliest of times, but it seems particularly strong in the
1 Ibid.
__lbid._ A  five year flexible programme for the purchase of defence
expenditure was outlined by Dr. Earl Page in his 1924-25 budget, see 
Commonwealth Parliamentary Papers, Vol. 107, p.2719.
3 Conference of State Ministers, Commonwealth Parliamentary Papers, 
1920-21, p.75.
4 Bulletin, August 10, 1922.
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twenties; the Empire Settlement Act of 1922, it has been said, is 
the enshrinement of the objectives of rural development and closer 
settlement. Not only does there seem a great deal of contemporary 
evidence in support of the idea that development to policy makers 
meant an assault on the 'open spaces', but two economic historians 
have recently returned to this theme. C.B. Schedvin has argued that:
The industrial development of the twenties did not 
alter the accepted view that the Australian economy's 
future lay almost exclusively with primary industries.
The adoption of a high tariff policy was primarily a 
measure of political expediency ... But development 
had a special and restricted meaning: it referred to
land settlement public works projects necessary for 
such settlement and the encouragement of British 
immigrants to settle on the land. It did not mean the  ^
encouragement of unnatural manufacturing. (my emphasis)
In his investigation of Australian capital formation in the twentieth 
century, W.A. Sinclair has suggested that although public investment 
occurred increasingly in the cities, it might be regarded as a response 
to urbanisation rather than part of the strategy of development; the 
real thrust of investment policy was to facilitate rural development 
and closer settlement.
Looking at the period as a whole, one of the most 
conspicuous features of capital formation has been 
the extent to which it has occurred in cities. The 
significance of this is not just that it reflects 
the high degree of urbanisation in Australia. What 
makes it central to an understanding of the whole 
process of investment during the period concerned is 
that it has happened in spite of the fact that at the 
beginning of the century the governments of the 
Australian states, which were responsible for nearly 
half of the total capital formation of the next thirty 
years, were attempting to implement investment policies 
designed to create a quite different state of affairs.
Their capital expenditure was directed to primary- 
producing regions with the explicit intention of 
generating additional investment there in order to 
facilitate the closer settlement of rural areas.
This movement gathered momentum in the first half of 
the second decade of the century to take on the 
characteristics of a large-scale programme of rural 
development and it became an article of faith in the 
1920s. 1 2 (my emphasis)
1 C.B. Schedvin, Australia and the Great Depression, Sydney, 1970, 
pp.62-63.
2 W.A. Sinclair, 'Capital Formation', in Colin Forster (ed.),
Australian Economic Development in the Twentieth Century, op.cit., p.14.
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Towards the close of the period, governments, Sinclair has suggested, 
were however becoming increasingly aware of the limits to this 
development, and that from the 'mid twenties [they] saw the tariff 
not just as politically expedient, but as an alternative to the 
policy of rural development.1 2
Other writers have placed greater emphasis on governments'
2intent to sponsor more 'balanced growth' throughout the twenties.
What is clear is that few migrants were directly settled upon the 
land, and that the bulk of arrivals never got beyond the major capital 
cities. But this has also been taken as evidence of the failure of 
policy to realise its objectives of closer settlement.3
Was policy oriented towards rural development? Was rural 
development and migrant land settlement a sine qua non of development 
strategy? It is argued here that it was not. Although Hughes may 
have conceived of it as such, most states did not. Further there was 
not a heavy-handed bias in favour of rural development; job 
opportunities could be expanded in both primary and secondary 
industries. These points are explored in detail below.
a) Migration and Land Settlement
(i) Enthusiasm for migrant land settlement
It cannot be denied that closer settlement was conceived as an 
important ingredient of Australia's development strategy. In 1905 
Coghlan presented his report to Deakin in which he saw immigration 
initially bound to 'colonial farming' '... the development of the 
secondary industries in as many directions as possible should follow 
closely on the expansion of rural occupations', (my emphasis). And 
in Deakin's subsequent correspondence with the state Premiers, land
4settlement was raised as a question of utmost relevance to immigration.
1 Ibid., p .31.
2 See N.G, Cain, 'Trade and Economic Structure ...', in Colin Forster 
(ed.), Australian Economic Development, ibid., p.104; E.A. Boehm, 
‘Australia's Economic Depression of the 1930s', Economic Record, December 
1973, pp.603-23. Colin Forster in his Industrial Development, Canberra, 
1964, emphasises deliberate government intervention to push development 
of the secondary industries from at least the beginning of the twenties.
3 For instance, Heather Radi, '1920-29', in Frank Crowley (ed.),
A New History of Australia, Melbourne, 1974, p.362.
11 'Immigration', Commonwealth Parliamentary Papers, vol.2, 1906, p.1068.
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In Victoria and NSW, settlement and immigration were to be partly 
brought about by irrigation. Watt, the Premier and Treasurer of 
Victoria expounded in his 1911 Budget the
inseparable relation between immigration, irrigation 
and land settlement. Irrigation renders possible a 
denser settlement by enabling cultivators to do better 
on small areas than dry farmers can do on large ones.
Thus room can be found in our little garden state for 
more people from other parts of the world.1 2
Dry farming, however, was not ignored, a million acres of Victorian
Mallee lands being thrown open for selection between 1909 and June 1911.
Queensland and NSW also brought tracts of Crown land within distance
of railways and thus available for selection.
Public pronouncements of the inseparable link between immigration and
land settlement came, if anything, with more fervour in the twenties.
Most of this postwar enthusiasm was associated with a vision of Empire
Settlement. Indeed Sinclair has argued that there would have been a
strong case for tapering rural development off sharply if not for this 
2new stimulus. In all of this the Commonwealth government and its 
Prime Minister, Hughes, came to play a prominent role.
The policy of state-aided Empire land settlement began to take 
shape at the Imperial Conference in London during 1921. At the 
Conference members began to persuade one another that growth and 
stability (an economic crisis had burst upon them late in 1920), lay 
in the redistribution of the white population of the Empire, in 
particular, settling some of the ’surplus’ UK population on Dominion 
lands. Viscount Milner as spokesman for Great Britain at the conference 
was careful to stress that migration was not a direct means of dealing 
with unemployment, but of remedying trade fluctuations indirectly 
through the best distribution of Empire manpower. Openings in the 
Dominions depended, it was generally thought, on primary production. 
Senator Millen of Australia3, pointed out that there were considerable
1 Watt: Victorian Parliamentary Debates, 1911, p.1067. The State
Rivers Authority of Victoria was first directed to prepare wet blocks 
(irrigation) for British immigrants in 1910, Victorian Parliamentary 
Debates, 1910, p.1513.
2 W.A. Sinclair, 'Capital Formation’, op.cit., p.26.
3 Millen entered Hughes’ third ministry, the first Nationalist Party. 
He was chosen by Hughes from the ranks of the Liberal Party following 
the political crises surrounding the ’conscription plebiscite’. He was 
appointed as Vice President of the Executive Council and it was in this 
capacity that he attended the conference. The second Australian 
representative was Percy Hunter, Director of the London Office, and 
long time friend of Hughes.
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areas of land suitable for settlement, at present entirely undeveloped,
which could be developed by comprehensive settlement schemes - for
instance irrigation works on the Murray. He put forward the idea of
establishing a definite number of settlers financed by Commonwealth
loan raisings (20,000 settlers for £20,000,000), and suggested that
the British government might assist by paying half the interest on the
borrowed funds.1 23 The year before this at another conference, Hughes had
impressed upon state premiers that 'the primary object of immigration
2policy was the settlement of immigrants upon the land'.
One objective in land settlement appears to have been to redress 
the geographic distribution of population, the drift of population 
from country districts to the cities. In Victoria, this drift 
had already been the subject of a Select Committee - one of its
3recommendations was the need of a rural development policy. Hughes 
revealed
I have always been amongst the foremost of those who 
realize that ill-directed immigration may work great 
harm to this country. I do not know of any country 
where the circumstances are so unfavourable to 
development as far as the distribution of population 
is concerned, as Australia. We have a great 
continent; but the bulk of the population is in the 
five or six great capital cities, which is not a 
desirable thing. If we are going to get immigrants 
out who will add to the congested population of the 
cities, I will not say that they will be of no value, 
but the value will be very doubtful. There is not
1 Prime Minister's Department, Correspondence File, Multi-Number 
Series (Third System): 'Immigration Encouragement. Main Policy 
File, 1919-1924'. Record of Proceedings, Conference on State 
Aided Empire Settlement. Commonwealth Archives Office: CRS 
A458, item G154/7 Pt I.
2 Conference of Commonwealth and State Ministers 1920. 
Commonwealth Parliamentary Papers, 'Miscellaneous Papers', 
1920-21, p.75.
3 'Select Committee upon the Causes of the Drift of Population 
From Country Districts to the City', Victoria: Votes and 
Proceedings, vol.l, 1918.
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one  man h e r e  who w ould  s a y  t h a t  t h e r e  i s  n o t  ample 
room f o r  m i l l i o n s  o f  p e o p le  on t h e  l a n d s  o f  
A u s t r a l i a . 1
I n  t h e  B udge t f o r  1921-22 S i r  Jo s e p h  Cook r e p o r t e d  t h a t
Our a c t i v i t i e s  a r e  d i r e c t e d  m a in ly  t o  o b t a i n i n g  
im m ig ra n ts  o f  a r u r a l  t y p e ,  and no d i r e c t  
e n c o u ra g e m e n t  i s  g i v e n  to  t h e  i n t r o d u c t i o n  o f  
c i t y  w o r k e r s . 2 34
At t h i s  s t a g e  th e  p o s tw a r  boom had b u r s t ,  and unemployment s to o d  a t  
a b o u t  12 p e r  c e n t  -  up 90 t o  100 p e r  c e n t  on th e  p r e v i o u s  y e a r .  And 
unem ploym ent was m ost v i s i b l e  i n  t h e  c i t i e s .  Cook c o n t i n u e d  t h a t  
UK im m ig ra n ts  w ere  n o t  t o  b e  b r o u g h t  t o  A u s t r a l i a  w i t h o u t  b e in g
3
' s e t t l e d  upon th e  l a n d  im m e d ia te ly  a f t e r  a r r i v a l ' ,  and ended  t h a t
' i t  i s  hoped  t h a t  an a p p r e c i a b l e  a d d i t i o n  t o  o u r  r u r a l  p o p u l a t i o n, 4
and p r o d u c t i o n  may r e s u l t  .
Land s e t t l e m e n t  a l s o  i m p l i e d  k i n d r e d  r u r a l  d e v e lo p m en t  w o rk s .  
Hughes a s k e d :
What a r e  th e  c o n d i t i o n s  p r e c e d e n t  t o  l a n d  s e t t l e m e n t  
and  th e  d e v e lo p m en t  o f  A u s t r a l i a ?  Good r o a d s  and  
r a i l w a y s  have  to  b e  s e t  i n  th e  f o r e f r o n t  o f  th e  
program m e. 5
M i g r a t i o n ,  l a n d  s e t t l e m e n t  and  r u r a l  d e v e lo p m en t  w ould  be a s s o c i a t e d  
w i t h  l a r g e  c a p i t a l  c o s t s .  S e n a to r  M i l l e n  on b e h a l f  o f  t h e  g overnm en t
1 'C o n f e r e n c e  o f  Commonwealth and S t a t e  M i n i s t e r s ' ,  1920, o p . c i t . ,  
p p .7 4 - 5 .  The d e s i r e  t o  d e f l e c t  newcomers f rom  th e  c i t i e s  was n o t  
new, p a r t i c u l a r l y  t o  H ughes. I t  was p a r t  o f  t h e  p rew ar  Labor P a r t y  
M a n i f e s t o ,
We w an t  more p e o p le  t o  d e v e lo p  A u s t r a l i a ;  we w ant 
more p e o p le  t o  h e l p  us d e fe n d  i t .  But i t  i s  u s e l e s s  
and e v e n  d a n g e ro u s  t o  i n v i t e  p e o p le  t o  a  c o u n t r y  
u n l e s s  we make p r e p a r a t i o n s  to  r e c e i v e  them . I n  t h e  
o v e rc ro w d e d  c i t y ,  im m ig ra n ts  a r e  a d ru g  on th e  l a b o u r  
m a r k e t ,  a  menace t o  t h e  w o r k e r ,  a b u rd e n  to  t h e  
com m unity . . . .B u t  s e t t l e d  on th e  l a n d  e v e ry  w h i t e  
im m ig ra n t  may b e  w elcom ed w i t h  open a rm s; he i s  an 
a s s e t  to  t h e  n a t i o n ' s  w e a l t h ,  an a d d i t i o n a l  
g u a r a n t e e  o f  t h e  n a t i o n ' s  s a f e t y .
L abo r  P a r t y  m a n i f e s t o  c i t e d  i n  A d d r e s s - i n - R e p l y  by M i l l e n ,  Commonwealth 
P a r l i a m e n t a r y  D e b a t e s , 1912 , p . 4 1 .
2 Cook: B u d g e t ,  Commonwealth P a r l i a m e n t a r y  D e b a t e s , 1 9 2 1 -2 2 ,  pp .  1 5 9 8 -9 .
3 I b i d .
4 I b i d .
5 H ughes, Loan B i l l ,  Commonwealth P a r l i a m e n t a r y  D e b a t e s , 1922, p .1 8 1 3 .
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had made certain overtures to the UK government early in 1921. In 
November Hughes cabled the Secretary of State in secret that he 
planned
the inauguration of a great developmental policy for 
the building of railways, roads, the clearing of 
forests or bush, water conservation or irrigation....
We want immigrants; whether you want to lose 
population or not is immaterial....To send them 
from one part of the Empire where they are not 
wanted to another where they are is sound policy.
But it requires money - a good deal of money.
Hughes then went on,
The Commonwealth Government in view of all the 
circumstances asks your Government to consider 
this phase of migration as an urgent question with 
a view to cooperating ... to the extent of paying 
one half of the interest on the loan moneys used 
for the development of lands [and works] for 
migrants.1 23
The reply from the Secretary of State was that the Prime Minister’s 
suggestions would receive careful attention and that the cable
2raised 'questions of policy and finance of the first importance'.
In May 1922, the Empire Settlement Act was passed by the British 
Parliament. The Act, as we have seen, provided for land settlement,
3associated projects and assisted passages. Three states, WA, 
Victoria, NSW, soon entered into agreements with Commonwealth, 
and through it with the UK. By these agreements WA was to receive 
£6 million for the settlement upon land of 6,000 men without capital, 
Victoria £2 million to settle 2,000 farmers, NSW £6 million for
4the settlement of 6,000 persons. On loan moneys Britain agreed to 
pay one third of the interest for five years (Commonwealth and States
1 Prime Minister's Department, Correspondence File, Multi-Number 
Series (Third System): 'Immigration Encouragement. Main Policy 
File, 1919-1924', Commonwealth Archives Office: CRS A458, item 
G154/7 Pt I.
2 Ibid.
3 The Empire Settlement Act 1922 and the £34 million Agreement (and 
amendments) are reproduced as Appendix 5.A.2 to this chapter.
 ^ In addition Britain agreed to advance half the cost of wages to 
settlers while working on their farms in Victoria for a period not 
exceeding two years, and in the case of Victoria and NSW, guaranteed 
£300 per settler in respect of losses on state government advances for 
stock and equipment.
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d o i n g  t h e  same)which  m ean t  a t  p r e v a i l i n g  i n t e r e s t  r a t e s  t h a t  t h e  
I m p e r i a l  Government  would  o u t l a y  a b o u t  £ 1 .2  m i l l i o n .  The 1925 
C o m m o n w e a l t h -B r i t i s h  M i g r a t i o n  Agreement  made p r o v i s i o n  f o r  
Commonwealth Loan r a i s i n g s  o f  a n o t h e r  £20 m i l l i o n  w h i c h ,  combined w i t h  
t h e  e a r l i e r  a g r e e m e n t s ,  a l l o w e d  f o r  l o a n  i s s u e s  up t o  £34 m i l l i o n . 1 
B r i t a i n  f o r  i t s  p a r t  now u n d e r t o o k  t o  c o n t r i b u t e  t o w a rd s  t h e  i n t e r e s t  
on l o a n s  a t  t h e  r a t e  o f  £130 ,000  p e r  £ 7 5 0 ,0 0 0  e x pe nded  on a g re e m e n t  
s e t t l e m e n t  and deve lopm en t  u n d e r t a k i n g s . 2 The Commonwealth a g r e e d  
t o  c h a r g e  t h e  s t a t e s  o n - p e r  c e n t  on l o a n  r a i s i n g s  f o r  t h e  f i r s t  f i v e  
y e a r s ,  and f o r  t h e  s u c c e e d i n g  f i v e  y e a r s ,  one t h i r d  o f  t h e  e f f e c t i v e  
i n t e r e s t  r a t e .  Reduced to a c o m m o n  b a s i s ,  t h e s e  c o n d i t i o n s  meant  t h a t  
on l o a n s  r a i s e d  a t  t h e  p r e v a i l i n g  5 p e r  c e n t ,  B r i t a i n  would  pa y  2 . 1 3 7 ,  
t h e  Commonwealth 1 .57  and t h e  s t a t e s  1 .2 9 3  p e r  c e n t . 3 I n  r e t u r n  f o r  
t h i s  cheap  money t h e  s t a t e s  had  t o  u n d e r t a k e  c e r t a i n  o b l i g a t i o n s .
F o r  e v e r y  £75 t h e  s t a t e  had  t o  a b s o r b  an a s s i s t e d  m i g r a n t ;  i n  e v e r y  
10 ,000  a s s i s t e d  i m m i g r a n t s ,  3 ,7 5 0  w i t h o u t  any c a p i t a l  were t o  be 
w e lcomed ,  and  f o r  e v e r y  £ 1 ,0 0 0  s p e n t  on e s t a b l i s h i n g  f a r m s 4 ( a s  d i s t i n c t  
f rom  g e n e r a l  d e v e l o p m e n t ) , one fa rm  would  be  e s t a b l i s h e d ,  n o t  l e s s  t h a n  
h a l f  o f  which  would  be a l l o c a t e d  t o  UK i m m i g r a n t s .
The d r u m b e a t i n g  a s s o c i a t e d  w i t h  t h e  Empire  S e t t l e m e n t  Act  a p p e a r s  
t o  ha v e  r e a c h e d  beyond  t h e  w a l l s  o f  t h e  Commonwealth camp. The 
e n t h u s i a s m  o f  P r e m i e r  M i t c h e l l  i n  WA knew l i t t l e  r e s t r a i n t .  And t h e  
u s u a l l y  more c a u t i o u s  V i c t o r i a n  P r e m i e r ,  Lawson,  seemed t o  echo  and 
s u p p o r t  Hughes
I  s h o u l d  l i k e  t o  s a y  t h a t  t h e  c r y i n g  ne e d  o f  t h i s  c o u n t r y  i s  
p o p u l a t i o n .  A u s t r a l i a  c a n n o t  hope t o  h o l d  and p r o p e r l y  d e v e lo p  
t h i s  g r e a t  c o n t i n e n t  w i t h  a p o p u l a t i o n  o f  a  l i t t l e  more t h a n  
5 , 0 0 0 , 0 0 0  p e o p l e ,  m o s t l y  s e t t l e d  i n  c a p i t a l  c i t i e s  a ro u n d
1 The a g re e m e n t  became known as  t h e  £34 M i l l i o n  A greem en t .
2 T h i s  assumed an i n t e r e s t  r a t e  o f  5 p e r  c e n t ,  n o t  u n r e a l i s t i c  a t  
t h i s  t i m e .  When t h e  r a t e  v a r i e d  t h e  B r i t i s h  G o v e r n m e n t ' s  c o n t r i b u t i o n  
was t o  v a r y  a c c o r d i n g l y .  As a  r e s u l t  o f  n e g o t i a t i o n s  a t  t h e  I m p e r i a l  
C o n f e re n c e  o f  1926,  i t  was a g r e e d  t h a t  t h i s  c o n t r i b u t i o n  would  be 
s t e p p e d  up t o  £150 ,000  p e r  £7 5 0 ,0 0 0  i n  c o n s i d e r a t i o n  o f  t h e  c a n c e l l a t i o n  
o f  t h e  c o n t i n g e n t  l i a b i l i t y  p r o v i d e d  f o r  i n  C l a u s e  6 i n  r e s p e c t  o f  a 
c o n t r i b u t i o n  to w a rd s  l o s s e s  on s t o c k  and e q u ip m e n t  adva nce d  t o  m i g r a n t  
s e t t l e r s  by t h e  S t a t e  G overnm en ts .  See A ppendix  5 . A . 1.
3 These  i n t e r e s t  c o n c e s s i o n s  a l s o  a p p l i e d  r e t r o s p e c t i v e l y  t o  t h e  
schemes  a g r e e d  t o  p r i o r  t o  A p r i l  1925.
L a t e r  r a i s e d  t o  £ 1 ,5 0 0 .4
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the seaboard ... We have to promote some scheme 
that will help to people our country, and 
Victoria ought to take her share in any proposition 
to that end.1 2
But it was Sir Joseph Caruthers who announced the most fantastic scheme 
of all: the importation of one million farmers to be settled upon a
million farms in NSW.
(ii) The enthusiasm evaluated
Judged in terms of the number of migrants eventually settled 
upon the land, the phase of Empire Settlement was a disastrous 
failure. In WA, 3,043 migrant family heads were involved in that 
state’s Group Settlement schemes. The survival rate was low: in
1929, 1,696 remained; 1930, 1,074; 1934, 588; 1936, 390. In NSW
the scheme was barely launched. Thirty eight migrants were settled,
2and not even all of these by virtue of state development programmes.
In the neighbouring state, Victoria, 361 were initially settled. But 
only 50 can be said to have succeeded. The other 311 complained that 
they had been the victims of gross misrepresentation on the part of 
the Victorian authorities, and after an enquiry by a Royal Commission, 
all but 17 were found to be justified in their claims. £100,000 was 
paid to 284 of the complainants. And it is not difficult to imagine 
what this compensation was used for - 116 returned to Britain. The 
reasons given for the failure of even the very limited amount of migrant 
land settlement undertaken by governments were numerous - poor quality 
land, inadequate supervision, the lack of training and farming 
knowledge of settlers, a discrepancy between their propaganda-ba- -d 
expectations of conditions and the actual prospects, and finally ;he 
fall in agricultural prices as depression set in.3
1 Lawson: Victorian Parliamentary Debates, 1922, p.370.
2 Three farmed on private licenses; for them settlement was neither
engineered nor facilitated by the state. Further, for another five 
of the thirty eight, settlement took the form of share-farming. See 
Prime Minister’s Department, Correspondence File, Multi-Number Series, 
Third System: 'Immigration Encouragement State Settlement Schemes NSW 
1923 Agreement’, 1921-28. Commonwealth Archives Office: CRS A461,
item no. D349/1/5 Pt 1.
3 For elaboration, see articles by Shann and Gordon Taylor, Economic 
Record, November 1925, May 1930; G.F. Plant, Oversea Settlement,
London 1951; Victorian Royal Commission on Migrant Land Settlement: 
Victorian Parliamentary Papers, 1933; David Pope, ’Empire Migration:
A study of Emigration to Canada, Australia and New Zealand 1910-1929’, 
Unpublished M.Ec. thesis, Monash University, pp.157-75.
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No t only were few migrants ever settled directly upon the land, 
but judging by the Board of Trade data of occupations, few were destined 
to work on the land in any capacity.1 Thus either immigration policy 
was a monstrous failure, or there was a discrepancy between political 
pronouncements and intentions.
In seeking an answer, the federal system of government should be 
kept in mind. There can be no doubt of Hughes' earnestness with 
regard to migrant land settlement. It was the crux of his policy.
But the states controlled the land. And despite talk that might 
suggest otherwise, they were concerned with their ability to directly 
settle migrants on the land. This was not a phenomenon merely of the 
twenties, though it was more acute then. It was a problem before 
the war, too - the result of disposing of land at administered prices.
Land was not a 'limitless resource'; it was finite, expensive 
to acquire by repurchase or to cull from nature. And given the prices 
at which the Land Boards disposed of it, long queues of resident 
Australians formed. In the Victorian Legislative Assembly one 
parliamentarian, Prendergast, pointed out that:
...our people have been trying to settle the land 
and cannot get land. There were two or three 
hundred people applying for three or four allotments 
in our district and in another case there were three 
or four hundred persons applying for half a dozen 
allotments.2
The policy adopted with regard to UK immigrants was really one of 
infiltration. Immigrants could begin as farm labourers, time and 
frugality would equip them with experience and a small amount 
capital, the requisites for successful settlement. The policy was 
never stated as succinctly as this. But it was the outcome of the 
requirements of applicants for land in the ballots, namely experience 
and knowledge of local conditions and some savings. Native sons
* See Chapter 3.
2 Prendergast: Victorian Parliamentary Debates, 1910, 562. The
number of British immigrants who before the war obtained government 
allotments at the land lotteries throughout Australia as a whole 
is unknown. The results for one state, Victoria, are: 73 in 1912,
112 in 1913 and 90 in 1914. Victorian Parliamentary Debates, 1914, 
p.353. The figures cover wet and dry allotments, i.e., initial 
settlement upon the land. The survival rate however is not known.
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1qualified first, immigrants last.
The shortage of land at administered prices remained acute after 
2the war. The Surveyor-General for NSW completed a special report 
on settlement late in 1921 in which he concluded that '... any of
the good lands handy to a railway in the state have been taken up
, 3years ago . And of the eight million acres of Crown land of east
and central NSW, 'less than a thousand farms were now regarded as all
4that could be provided'. The Surveyor-General thought however that
, , 5the prospects of success other than on good lands , was remote;
good lands could only be had by repurchase and subdivision and this 
he estimated would cost £2,000 per farm. In the course of debate on 
the 1922 Loan Bill the opposition was even able to use the words of 
the Minister of Defence and Health, Greene, against the Prime Minister's 
assurance that migrants were to be settled upon the land. How could 
they if
...there are hundreds of applicants for every 
block of land that is thrown open in any of 
the privileged parts of Australia where there 
is a sufficient rainfall.1 23*56
1 These general features of policy as practised would seem to have 
had the support of the farming community. The Pastoralists Review 
recorded on May 15, 1908
If we import labour of a class fitted for settlement, 
the labourers of today will become settlers within a 
few years. That is a better way to promote sound 
settlement than to bring out men to be settlers right 
away.
2 The fact that the shortage or 'land hunger' was due to administered 
prices being too low was not unappreciated. The Bulletin, March 16, 
1923 pointed out that 'the big numbers are due to the ballot system'. 
There was 'nothing to lose but if your number comes up you have 
something to gain'.
3 Pastoralists' Review, May 16, 1922, p.333.
 ^ Ibid. Just before the report was commissioned, Sir Joseph Caruthers 
had proposed the most fantastic scheme of all - the importation of one 
million farmers to be settled upon one million farms.
5 Ibid.
6 Greene quoted by Parker Maloney from Hansard, Commonwealth 
Parliamentary Debates, 1922, p.1828.
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But a f t e r  t h e  war a  new e l e m e n t  a c c e n t u a t e d  t h e  s h o r t a g e  -
t h e  s e t t l e m e n t  o f  r e t u r n e d  s o l d i e r s  upon t h e  l a n d .  A l th o u g h
V i c t o r i a ' s  P r e m i e r  Lawson gave t h e  i m p r e s s i o n  a t  t im e s  o f  b e i n g
a n x i o u s  t o  push  a he ad  w i t h  Empire  S e t t l e m e n t ,  a t  o t h e r  t im e s  he
showed c o n s i d e r a b l e  r e s e r v e .  At t h e  C o n fe re n c e  o f  Commonwealth
and S t a t e  M i n i s t e r s  i n  1922, h e  t o l d  t h e  Prime M i n i s t e r ,
I t  mus t  be  r e c o g n i s e d  [ t h a t ]  V i c t o r i a  has  
n o t  t h e  a r e a  o f  Crown Lands  w h ic h  a r e  a v a i l a b l e  
i n  o t h e r  s t a t e s .  We c o u l d  n o t  p u t  up a p r o p o s a l  
t o  t a k e  25,000 im m ig r a n t s  a  y e a r  and  s e t t l e  them 
on Crown Land f o r  t h e  s i m p l e  r e a s o n  t h a t  we 
have  n o t  g o t  t h e  l a n d s  a v a i l a b l e  and we have  
n o t  y e t  b e e n  a b l e  t o  f u l l y  s e t t l e  a l l  ou r  own 
s o l d i e r s .  1
T h e o d o re ,  t h e  P r e m i e r  o f  Q u e e n s l a n d  took  an even h a r d e r  l i n e .  He 
t h o u g h t  t h a t  Q u e e n s l a n d  was more f o r t u n a t e  t h a n  o t h e r  s t a t e s  
(NSW, V i c t o r i a  and So u th  A u s t r a l i a ) ,  b u t ,  i n  e f f e c t ,  A u s t r a l i a n s  
were  t o  be  s e t t l e d  f i r s t .  To H ughe s '  u r g i n g  t h a t  t h e  B u r n e t t  
D i s t r i c t  be  d e v e l o p e d  p a r t l y  as  an i m m i g r a t i o n  scheme,  Theodore  
s t r e s s e d  t h a t ,
I t  i s  a  q u e s t i o n  o f  s t a t e  p o l i c y  and we have  t o  
t a k e  r e s p o n s i b i l i t y  f o r  i t .  We h a v e  had no 
d i f f i c u l t y  i n  g e t t i n g  a l l  t h e  s e t t l e r s  we 
w a n t . . . . W e  [can]  g e t  them i n  A u s t r a l i a .  We 
have  had  h u n d r e d s  o f  a p p l i c a t i o n s  b u t  we c a n n o t  
a c c e p t  them b e c a u s e  we c a n n o t  b e g i n  t h e  r a i l w a y  
c o n s t r u c t i o n  [ t h r o u g h  l a c k  o f  f u n d s ] .  We 
would have  no  d i f f i c u l t y  i n  s e t t l i n g  t h e s e  and 
o t h e r  a r e a s  w i t h o u t  c o m m i t t i n g  o u r s e l v e s  to  
t a k e  s e t t l e r s  f rom o v e r s e a s / ^  (my em phas i s )
What Theodore  w a n te d  f rom  Hughes was money f o r  p u b l i c  works  w i t h o u t  
any s p e c i f i c  commitment  on numbers  o f  UK i m m ig r a n t s  t o  be  s e t t l e d .
1 Commonwealth P a r l i a m e n t a r y  P a p e r s , v o l . 2 ,  1922, p . 1 5 4 1 .
For  t h e  i n c e p t i o n  o f  s o l d i e r - s e t t l e m e n t  s e e  E. S c o t t ,  A u s t r a l i a  
Dur ing  t h e  War, Sydney 1936;  f o r  t h e  m i s t a k e s  s e e  t h e  R e p o r t  by 
J u s t i c e  P i k e  i n  Commonwealth P a r l i a m e n t a r y  P a p e r s , 1929 (2) I I .  
A l so  s e e  H e a t h e r  R a d i ,  1920-29 i n  F r a n k  Crowley ,  A New H i s t o r y  o f  
A u s t r a l i a . . . o p . c i t . , p . 3 6 1 .
2 I b i d . ,  p .1543 .
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Of g r e a te r  con cern  to  th e  p rem ier  was th e  c r e a t io n  o f  employment 
o p p o r tu n it ie s  in  g e n e r a l . 1 23
The sh o r ta g e  o f  lan d  la r g e ly  a cco u n ts  fo r  why m igrant land
s e tt le m e n t  n e v er  g o t o f f  the ground in  two o f  the th r ee  s t a t e s  p a r ty
2
t o  e a r l y  a g r e e m e n t s .  N e i t h e r  i n  NSW n o r  V i c t o r i a  were  Crown 
l a n d s  m a i n ly  u s e d .  And r e s u m p t i o n  o f  l a n d  was c o s t l y .  An e x p e r t  
Commit tee s e t  up a f t e r  NSW had s i g n e d  t h e  a g re e m e n t  f o r  6 ,0 0 0  
fa rms  e s t i m a t e d  t h e  c o s t  a t  £ 1 0 ,0 0 0 ,0 0 0  more t h a n  e n v i s a g e d  when t h e
3
ag reem en t  was a c c e p t e d  by p a r l i a m e n t .  The p o l i c y  as  p r a c t i s e d  by
th e  s t a t e s  n e v e r  cha nged  from one o f  i n f i l t r a t i o n . S i r  Henry B a r w e l l ,
P re m ie r  of  S o u t h  A u s t r a l i a ,  i n  summing up h i s  s t a t e ' s  p o s i t i o n  i n
1923 r e p r e s e n t e d  t h e  more g e n e r a l  s e n t i m e n t
Everybody can  a g r e e  t o  i t .  Sou th  A u s t r a l i a  h a s  n o t  
come i n t o  t h e  scheme o f  l a n d  s e t t l e m e n t  f o r  t h e  
r e a s o n  t h a t  we t h i n k  i t  b e t t e r  t o  th row o u r  l a n d s  
open  t o  A u s t r a l i a n s ,  who a r e  a c c l i m a t i s e d ,  and know 
a l l  t h e  c o n d i t i o n s ,  and a l l o w  t h e  m i g r a n t s  t o  f i l l  
t h e  p l a c e s  o f  A u s t r a l i a n s  who go upon t h e  l a n d  
* u n t i l  t h e y ,  i n  t u r n ,  become a c c l i m a t i s e d  and 
u n d e r s t a n d  l o c a l  c o n d i t i o n s . 4
1 E a r l i e r  T h e o d o r e  had t o l d  Hughes ,
The unemployment  t h a t  does  e x i s t  would  d i s a p p e a r  i f  we 
c o u ld  go on w i t h  t h e  p u b l i c  w o rk s .  I f  we were  i n  a 
p o s i t i o n  t o  c o n s t r u c t  a  r a i l w a y  a t  t h e  e x p e n se  o f ,  
s a y ,  a  c o u p l e  of  m i l l i o n  pounds  i n  t h e  B u r n e t t  D i s t r i c t ,  
i t  would  n o t  o n l y  mean employment  i n  t h e  c o n s t r u c t i o n  
o f  t h e  r o a d s  and r a i l w a y s ,  e t c . ,  b u t  i n  o t h e r  
d i r e c t i o n s .
Notes  o f  C o n f e r e n c e  b e tw e en  P r e m i e r s  and t h e  P r im e  M i n i s t e r  a t  t h e  
Pr ime M i n i s t e r ' s  O f f i c e ,  November 1, 1920,  Pr im e M i n i s t e r ' s  
D e p a r tm en t ,  C o r r e s p o n d e n c e  F i l e ,  M ul t i -N um ber  S e r i e s  ( T h i r d  
Sys tem ) :  ' I m m i g r a t i o n  E n c ou rage m en t .  Main P o l i c y  F i l e ,  1 9 1 9 - 1 9 2 4 ' ,  
Commonwealth A r c h i v e s  O f f i c e : CRS A458, i t e m  G154/7 P t  I .
H is  s t r o n g  f e e l i n g s  were  a l m o s t  c e r t a i n l y  h e i g h t e n e d  by t h e  
s t a t e ' s  d i f f i c u l t i e s  i n  r a i s i n g  l o a n s  a t  t h i s  t i m e .  He had  t r i e d  
to  i n c r e a s e  r e n t s  s u f f i c i e n t l y  t o  f o r c e  s u b d i v i s i o n .  I n  r e s p o n s e  
T h e o d o r e ' s  o p p o n e n t s  s e n t  a  d e l e g a t i o n  t o  p e t i t i o n  t h e  Crown and 
t o  o r g a n i s e  t h e  London m a r k e t  a g a i n s t  him.  See H e a t h e r  R a d i ,  
' 1 9 2 0 - 2 9 '  i n  A New H i s t o r y  o f  A u s t r a l i a , o p . c i t . ,  p . 3 7 2 ;
C.B. S c h e d v i n ,  'E .G .  Theodore  and t h e  London P a s t o r a l  L o b b y ' ,  
P o l i t i c s , VI ,  1,  May 1971.
2 I . e .  p a r t y  t o  a g re e m e n t s  p r i o r  t o  t h e  £34 M i l l i o n  A greem en t .
3 P r im e  M i n i s t e r ' s  D e p a r tm e n t ,  C o r r e s p o n d e n c e  F i l e ,  M u l t i -N um ber  
S e r i e s ,  T h i r d  System: ' I m m i g r a t i o n  Encouragem en t  S t a t e  S e t t l e m e n t
7 Schemes NSW 1923 Agreement ,  1 9 2 1 - 2 8 ' .  Commonwealth A r c h i v e s  O f f i c e : 
CRS A461, i t e m  n o .  D349/1 /5  P t  1.
4 C o n f e re n c e  o f  Commonwealth and S t a t e  M i n i s t e r s ,  Commonwealth 
P a r l i a m e n t a r y  P a p e r s , v o l . 2 ,  1923,  p . 4 1 3 .
-26t-
Only one state then, WA, made any effort to settle migrants 
directly upon the land (and this proved a costly failure).1 Nor even 
in this state was migrant land settlement really the heart of policy. 
Under the terms of the scheme, total arrivals over the five year 
period were to number 75,000, only 6,000 of whom were to be settled 
upon the land. Thus the practical policy of the states was largely 
one of infiltration.
The Commonwealth’s attitude of linking migration with land 
settlement softened in time - but this coincided with the departure 
of Hughes from the office of Prime Minister. Indeed, from the 
beginning, Gullett, Superintendent of the Commonwealth Immigration 
Office, advocated the broad view that
The borrowing and re-loaning of money by the 
Commonwealth to the states for the promotion 
of immigration, will not be justified if the 
only immigrants to be requisitioned by the 
states are those for whom there is immediate 
employment on the new development works to 
be created, or on farms ...
It is beyond all doubt that if the Commonwealth 
endorsed schemes put forward by the states which 
led to the employment of, say, 25,000 people, then 
in the 12 months following the commencement of that 
employment, the Commonwealth could, without trouble, 
absorb and prosper at least 100,000 immigrants. If 
the few thousand unemployed had not been in the way 
during 1921, the Commonwealth would easily have 
absorbed from 30,000 to 50,000 [assisted] immigrants.
There is in Australia today, work for many thousands 
of immigrants, despite the existing unemployment in 
some industries. The main purpose of a big special 
development scheme, is to silence narrow selfish 
opposition to immigration. The immigrants actively
1 The farms were to cost £l,000, thus 6,000 were to be settled for 
£6 million. By December 1929, 1,696 migrant families had been settled 
at a cost of £6.5 million, and when expenditure on drainage, roads and 
railways is added, the total cost of (briefly) settling well under 
2,000 settlers was altogether closer to £9 million. The average 
expenditure on blocks amounted to about £3,000, but in 1928/29 they 
were revalued at £984. The reasons for the failure have already been 
alluded to. One of the principle things the WA Royal Commission 
condemned was the allocation of submarginal land to inexperienced 
migrants. In its opinion, much of the land utilised in settlement 
was harsh, densely covered and poor quality '... only men of peasant 
standards and upbringing could have been successful'. Land in WA 
was not, it would seem, the limitless resource that it was claimed to be.
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employed or settled on the land by the proposed 
development schemes should be but a small number 
of those who would be actually introduced.1 (my 
emphasis)
At the 1922 Conference of State and Commonwealth Ministers,
Hughes expressed disappointment at the slow rate of progress of 
migration and land settlement. However, here and in the debate 
on the Loan Bill in Parliament, he remained resolute in his emphasis 
on land settlement
Our policy provides for settling immigrants on 
the land, and we lay it down as a principle 
that we will advance no money to the states 
for any other kind of immigrant.2 34
To Hughes, the settling of migrants on the land was of paramount 
importance: it was the keystone of his policy, and states who were 
not prepared to specify numbers to be settled on farms remained 
ineligible for development loans.
But the following year the tone changed. Hughes was replaced
3as leader of the Nationalist Party by S.M. Bruce. In the Commonwealth’s
memorandum on immigration to the Conference of Ministers, there was a
4switch in the emphasis of policy. It was now suggested that the 
nomination system, a scheme not tied to land settlement, 'is perhaps 
the ideal form of migration'. The memorandum continued that,
1 Prime Minister's Department, Correspondence File, Multi-Number Series
(Third System): 'Immigration Encouragement. Main Policy File, 1919-1924', 
Commonwealth Archives Office: CRS A458, item G154/7 Pt I.
2 Hughes: Commonwealth Parliamentary Debates, 1922, p.1813. In
fact this was something of a distortion insofar as the Commonwealth 
was meeting the costs of the passages of nominated immigrants who 
mainly settled in the urban regions - see the discussion of nominated 
migrants later in this chapter.
3 The Country Party held the balance of power after the December 1922 
elections. The Nationalist Party led by Hughes gave way to the 
Nationalist-Country Party coalition (Bruce-Page Ministry). The Country 
Party was bitterly opposed to socialism which they associated with the 
Labor Party. Hughes had been leader of the Labor Party prior to the 
formation of the Nationalist Party and the 'deal' for joining with the 
Nationalists against the Labor Party was that the ex-Labor leader 
(Hughes) be dropped as leader of the Nationalists and therefore as 
Prime Minister.
4 The very poor response to migrant land settlement might have forced 
Hughes to reappraise policy had he remained as Prime Minister.
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t h e  Commonwealth b e l i e v e s  t h a t  . . .  t h i s  scheme can 
u s e f u l l y  be expanded  a t  once . . .  As has  been  s a i d ,  
th e  i n t r o d u c t i o n  o f  p e o p le  a t  th e  d i r e c t  i n v i t a t i o n  
o f  r e l a t i v e s  o r  f r i e n d s  a l r e a d y  s e t t l e d  h e r e  who 
u n d e r t a k e  to  r e c e i v e  and c a re  f o r  t h e  newcomers 
c o n s t i t u t e s  an i d e a l  form  o f  m i g r a t i o n ,  and i f  th e  
whole  o f  o u r  o p e r a t i o n s  c o u ld  be c o n d u c te d  u n d e r  
t h i s  sy s te m  i t  would u n d o u b te d ly  p ro v e  a d v a n t a g e o u s .1 
(my em phas is)
The seco n d  and r e l a t e d  change i n  em phasis  was t h e  p a s s i n g  o f  th e  
r e s o l u t i o n  t h a t  th e  B r i t i s h  Government s h o u ld  be a sk ed  to  c o o p e ra te  
i n  ' a  p o l i c y  o f  deve lopm en t . . .  w i t h o u t  t h e  o b l i g a t i o n  to  s e t t l e  
m ig r a n ts  upon th e  l a n d  . . .  b u t  upon th e  b a s i s  o f  th e  [ t o t a l ]  number 
o f  m ig r a n t s  w hich  each  s t a t e  u n d e r t a k e s  to  a b s o r b ’ . 2 Bruce  a g re e d  
t h a t  i f  t h i s  was a p p ro v e d  by h i s  governm ent th e n  he would app roach  
th e  B r i t i s h  Government. T h is  r e s o l u t i o n  was i n  f a c t  embodied i n  th e  
£34 M i l l i o n  Agreement as C lause  5 ( i i ) 3 -  t h e  g e n e r a l  ' a b s o r p t i o n  
c l a u s e '  r e f e r r e d  to  e a r l i e r . 4 At t h e  C o n fe ren ce  th e  Commonwealth 
a l s o  c a l l e d  f o r  an A u s t r a l i a - w i d e  s t o c k t a k i n g  o f  A u s t r a l i a n  r e s o u r c e s  
and th e  p o s s i b i l i t i e s  o f  deve lopm en t by p u b l i c  w orks .  Nor was 
deve lopm ent v i a  works t o  be s o l e l y  aimed a t  i n c r e a s i n g  r u r a l  p r o d u c t i o n ,  
b u t  t o  ' e n a b l e  . . .  i n d u s t r i e s  p r im a ry  o r  s e c o n d a r y ,  to  r e a c h  t h e i r  
maximum e f f i c i e n c y ' . 5 (my e m p h a s i s ) .  In  th e  Commonwealth Budget 
b r o u g h t  down i n  J u ly  1923 , t h e  g o v e rn m e n t 's  a t t i t u d e s  to w ard s  m i g r a t i o n ,  
l a n d  s e t t l e m e n t s  and w orks -  and w ha t  i t  saw now as th e  l i n k  betw een 
t h e s e  -  w ere  c l e a r l y  o u t l i n e d .  E a r l - P a g e ,  th e  T r e a s u r e r ,  r e v e a l e d  t h a t  
u n d e r  th e  m i g r a t i o n  a g re e m e n ts  w i th  t h r e e  s t a t e s
m i g r a t i o n  was c o n f in e d  t o  l a n d  s e t t l e m e n t .  I t  i s  
th e  d e s i r e  o f  t h e  Commonwealth Government t h a t  
m i g r a t i o n  p r o j e c t s  s h o u ld  be e x te n d e d  to  c o v e r  
d e v e lo p m e n ta l  w orks and power u n d e r t a k i n g s ,  so as 
t o  p ro d u ce  a r e c i p r o c a l  and p r o p o r t i o n a t e  
deve lopm en t o f  p r im a ry  and s e c o n d a ry  i n d u s t r i e s ,
1 'C o n fe re n c e  o f  Commonwealth and S t a t e  M i n i s t e r s ' ,  Commonwealth 
P a r l i a m e n ta r y  P a p e r s , V2, 1923, p .4 1 1 .
2 I b i d . , p .4 1 9 .
3 See A ppendix  5 . A .1.
4 V iz .  450 ,000  UK im m ig ra n ts  o v e r  10 y e a r s .
Commonwealth P a r l i a m e n ta r y  P a p e r s ,  V 2, 1923, p .4 1 2 .5
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thus leading to the influx of British capital for 
new industries and the opening up of new avenues 
of employment.1 23 (my emphasis)
Existing land settlement schemes were renegotiated under the £34 Million
Agreement, but in the main, the agreement was designed to give effect
to this new emphasis in Commonwealth policy. The Development and
Migration Commission was a sequel to the agreement. Its functions
were to examine all investment schemes proposed by the states and in
addition to report on 'the condition and development of existing
industries whether primary or secondary, and the possibility of
2establishing new industries'. (my emphasis)
The Commonwealth's role in sponsoring UK immigration was, however,
a limited one in terms of land settlement and public works. It did
3not control the lands , and although it came to share with the states 
the idea of public works to open up new avenues of employment, its 
borrowing and investment programmes were of minor importance in the 
aggregate.
Table 40: Gross Public Capital Formation 1920/21-1929/30
States „ , LocalCommonwealth . , . .Authorities Total
437,765
£ current 
108,926 159,656 706,347
62.0
per cent 
15.4 22.6 100.0
Source: Compiled from N.G. Butlin, Australian Domestic
Product Investment and Foreign Borrowing, 
Cambridge, 1962, p.399.
Thus the business of land settlement and public works remained very 
much in the hands of the states and local authorities. This is 
critical in understanding Australia's immigration policy. For despite
1 Commonwealth Parliamentary Debates, 1923-24, p.1657.
2 'Development and Migration Commission', Annual Report, Commonwealth 
Parliamentary Papers, 1926-28, V5, p.473. It also took over the 
Commonwealth Immigration Offices. See Appendix 4.A.I.
3 With the exception of the Territories.
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the drumbeating associated with closer settlement and particularly 
Empire Settlement, the settling of UK immigrants on the land was not 
the heart of policy. It was, it is true, the essence of Hughes' 
vision but it was only Commonwealth policy for the duration of his 
office, and the states, in any event, were largely their own masters. 
In summary their policy was one of infiltration not direct settlement. 
The demand for farm workers - the first step in the process of 
infiltration - tended to be short term and seasonal in nature.
If the direct settlement of UK migrants upon the land was not 
a sine qua non of the immigration policy of the states, was rural 
investment and development at least the key ingredient? By focussing 
on rural development, governments could have accelerated the process 
of infiltration, thus restocking and expanding Australia's rural 
population.1
b) Rural Expansion: The Key Ingredient of
Development Strategy?
Albeit with some qualification, I do not think that this was 
the case. State governments (this applies particularly to NSW and 
Victoria) knowingly requisitioned the Commonwealth for families from 
industrial centres in the UK. By far the most important form of 
assisted immigration involved not farm labour (hence infiltration), 
but personal nominations. The nomination system was popular with all 
the states because,
The nominators in Australia are technically responsible 
for the welfare of the friends and relatives they 
nominate, and, in normal times, the nominees are seldom 
heard of by the Government after their arrival.2
These accounted for about 60-75 per cent of total assisted arrivals.
By virtue of the existing geographic distribution of population, the 
bulk of nominations came from the capital cities and as Gullett clearly 
stated, 'the great majority of nominations are made by people of the
1 Such a policy in the short run would increase the demand for rural- 
based construction labour, and in the longer run, as output and farms 
expanded, the demand for farm labour. This in turn would increase the 
number of 'infiltrators'.
2 Prime Minister's Department, Correspondence File, Multi-Number 
Series (Third System): 'Immigration Encouragement. Main Policy File, 
1919-1924', Commonwealth Archives Office, CRS A458, item G154/7 Pt I.
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1working classes'. Thus the adoption of the nomination system
virtually guaranteed the immigration of working class families from
2the industrial centres of the UK to the main cities of Australia.
So long as employment and job opportunities could be expanded, this
type of immigration was acceptable to the states - particularly the3main participants, NSW and Victoria.
This was not inconsistent with policy. For development held 
the connotation of output and employment growth; the vision was 
one of opening up new avenues of employment throughout Australia to 
expand job opportunities. This could be done in the cities as well 
as in the country. In the basic drive for output, employment and 
population growth, development never simply conveyed to contemporaries, 
rural development. As early as 1905, the Victorian Parliament wrote 
into the statute books, for instance, that local industry needed 
incentives to expand,
That in obtaining machinery, goods, or materials 
for the Service of the State, the government shall, 
with the view to the encouragement of our own 
manufacturers and producers give substantial and 
effective protection to those manufactured or 
produced in the Commonwealth
In Tasmania, a 10 per cent preference was automatically given to the 
manufacturers of that state, and in NSW, Cabinet on June 24, 1915 
decided that 'preference was to be given by government departments to 
locally manufactured articles over imported articles, even if the 
price of the former were somewhat higher.1 2345 Furthermore, at least by 
the second decade of this century, the force of public investmenl had 
swung behind the provision of infrastructure in industrial-urban 
areas - water and sewerage, street improvement and roads, public
1 Ibid.
2 The nomination forms contained information on the nominee's past 
and prospective occupation. All requisitions for farm workers were 
met by the 'selection', not the 'nomination' process.
3 Ibid.
4 Cited in T.D. Chatway, 'State Preferences', Chapter 19 of The 
Australian Tariff Handbook (edited by Ambrose Pratt) Melbourne 1919. 
The chapter is reproduced in G.J. Manger, 'The Australian Industries 
Protection League, 1919-51', a thesis shortly to be presented at the 
University of NSW for the M.Com. degree.
5 Ibid. This decision was later changed to imperial preference.
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buildings, electricity and the electrification of services in transport,
and the telephone. And in addition, at the beginning of the third
decade, a national policy of tariff protection was imptern€nkäd.
Nor in the instance of public investment was the switch to
urban-industrial areas simply a reflection of the virtual completion
ana »*efkction of cl
of the main railway system,^hence a^reduced demand for investment in
rural areas. The farm sector now strongly demanded decentralisation
1in railway transit and the opening up of the outports. For as the 
Pastoralists' Review argued,
Centralisation ... means the dragging of produce 
hundreds of miles out of its rightful course, at 
heavy extra cost in time and money.1 2
But there were many other opportunities too for investment to assist 
rural development. Indeed the Pastoralists* Review expressed the 
opinion that the crying needs for rural development
'... such as [more] railways, dog proof fences, locks 
along the Darling, etc. ... [are] unheeded by the 
powers in Sydney who are busy inventing unnecessary 
public works in the city to provide employment for 
their importunate and indigent supporters.3
It is of course not my intention to suggest that the rural sector
was being neglected - far from it. But the above points taken together
do suggest that output-employment and population growth, the essence
of the strategy of development, were pressed on both the rural and
the urban front. The term development did not simply mean that the
expansion of rural activities and closer settlement.
A number of qualifications are, however, in order. First, not
much is known about the extent of protection afforded to local
manufacturers under government preference schemes before WW1. In
Tasmania it was 10 per cent. But in other states there were no guide
lines, the decision being left to the officials dealing with government 
4tenders. In assessing what information is available, one writer,
Colin Forster, has concluded that encouragement to manufacturers under
1 The outports were undeveloped deep water ports. See the Bulletin, 
September 14, 1911.
2 Pastoralists* Review, May 16, 1921.
3 Ibid.
14 Chatway, 'State Preferences', op.cit.
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this scheme of preferences was stronger in the twenties than before 
the war.1 2
Second, and with regard to public investment, the tendency for 
these outlays to swing behind urban-industrial development was stronger 
in some states than others. It was particularly strong in NSW and 
Victoria, but in the case of WA and Queensland the emphasis throughout 
the entire period was far more on rural development - propping up 
jobs and livelihoods of those in the rural sector. But in terms of 
aggregate behaviour my point still seems valid, for NSW and Victoria 
accounted for about 60-65 per cent of public capital formation and in 
these states public investment became highly urbanised. Further, as 
shown in Chapter 3, Victoria and NSW accounted for up to three quarters 
of UK arrivals. Nonetheless, differences in state development strategies 
should be kept in mind.
A third qualification is that an increasing proportion of public
investment in urban infrastructure was undertaken by local government
2authorities, largely financed by local government rates. And the 
objectives of local authorities were to meet the local needs of rate 
payers rather than to foster broader development of the type that I 
have described. Yet this point can be overemphasised. State governments 
undertook certain responsibilities, for instance, the electrification 
of the suburban rail system in the twenties, and delegated other 
responsibilities to local and semi-governmental authorities; these 
latter bodies were created by and partly subsidised by state parliaments. 
Although there may not have been a coordinated master plan, such 
outlays by local and semi-governmental bodies were nonetheless consistent 
with and in the spirit of development as conceived by the states ; 
services to the community were provided, local industry activated, job 
opportunities and the range of output expanded, and openings to new 
settlers, directly and indirectly, increased.
A fourth possible qualification is that the adoption of high 
protection in the twenties may have been nothing more than, as Schedvin
1 See Forster, Industrial Development, op,cit., Chapter 1.
2 R.L. Mathews and W.R.C. Jay, Federal Finance, Nelson, 1973, pp.138-139.
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would have us believe, ’a measure of political expediency', hence 
not part of a strategy of development at all. Yet this view, I 
think, misses the mark. For policy making always embodies a good 
deal of political expediency. As one political scientist has 
expressed it (in turn echoing the views of the last chapter of 
Professor Bruce Miller’s Australian Government and Politics),
'all Australians envisage "development" as the prime 
concern of government; the political parties - all 
of them - are merely the media through which different 
organized interests register demands for their chosen 
lines of development; no party consistently pursues 
any doctrinal ideal ... every party is willing, at 
times, to promote State activities that benefit the 
vested interests behind it - activities, for example, 
like fish shops to feed the Sydney voters, or a Rural 
Bank to finance the vociferous farmers.1
Contrary to Schedvin's contention, development did not just mean 
rural development. The Australian tariff, albeit a response to 
changing circumstances and increasing pressure, was part and parcel 
of the strategy of development. It aimed at diversifying output and 
job opportunities in order to support living standards of a larger 
population.
The creation of new industries and job opportunities was well 
recognised. The Royal Commission on National Insurance in its report 
on unemployment summarised:
Although there are unemployed in Australia yet an 
unprecedented volume of goods is flowing into this 
country from the other side of the world. Many of 
those commodities could be manufactured here and 
indeed in some cases large and efficient plants 
have been erected specifically to do so, but are 
not fully utilised ... while work is sent abroad 
that can be done locally, Australian enterprises 
must necessarily languish and Australian citizens 
be deprived of employment.2
1 R.S. Parker, 'Public Enterprise in New South Wales', Australian 
Journal of Politics and History, November 1965, p.233. In passing 
it might be noted that the reference to fish shops relates to the 
efforts of the NSW government, following a Royal Commission in 1912 
to develop state fishery resources via a government operated trawling 
fleet.
2 'Royal Commission on National Insurance Second Progress Report', 
Commonwealth Parliamentary Papers, V4, 1926-28, p.1422.
- 276-
And in announcing amendments to tariff schedules in 1925, Pratten was 
quite specific about their purpose
In the engineering industry there are 35,000 employees, 
their wages amount to nearly £75,000,000 per annum and 
it has been the responsibility of the Ministry to see 
that this industry does not perish or our great 
manufacturing establishments reduced to the position 
of being repair shops only.1 23
It is not possible here to offer a full explanation for the timing
2and growth in the tariff. The flood of imports immediately after the 
war and rising unemployment increased the pressure of claims for tariff 
adjustments. The war and dislocation of trade also made the adoption 
of high protection more pressing. The war had shown how inadequately 
prepared the manufacturing industries were to meet the urgent national 
needs of the time. New industries had been born, these now had to be 
expanded and new ones encouraged. In introducing early postwar 
protection of manufacturing, Greene made explicit the link, 'This 
Tariff will protect industries born during the war, will encourage
3others that are desirable and will diversify and extend existing ones'. 
The Bulletin took up the argument; the tariff and economic nationalism 
would mean stronger defence in the future; history had taught Australia 
a dear lesson
Australia has decided [on] ... high Protection and 
effective defence. During the war it was almost 
impossible to make munitions waggons here: we
lacked the steel. The leather of the Australian 
service boots was as good as any in the world, but 
the tacks and nails had to be imported. In almost 
every detail of equipment the AIF was forced to 
rely on the outside world with the result that if 
the RN and RAN had not been able to keep the seas 
clear, our soldiers would have had to begin their 
training unclothed as well as unarmed.4
As I have stressed before, I am not suggesting that the various 
strands of development policy and the instruments used to achieve 
this were neatly tied together. They were not. For instance, the 
tariff was at variance with development policy insofar as its
1 Cited in Melbourne Argus, September 3, 1925.
2 The growth of the tariff is chronicled by Carmody, op.cit., Chapter 1.
3 Commonwealth Parliamentary Debates, XCI, p.700.
4 Bulletin, June 10, 1920.
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allocative function (to widen support for secondary industries) had
negative effects on employment and production of the farm sector.
However, the rural sector was supported by a range of stabilisation
tools - direct public investment, price support schemes, planting
bonuses, export subsidies, agricultural loans, and technical training
and assistance. The farm sector vehemently opposed protection; the
tariff was the principal factor behind the formation of Country 
1
Parties. But as Maclaurin observed
... having failed entirely to check the steady advance 
of the tariff, the party leaders apparently decided 
that the only way to defeat the vicious circle of 
mounting tariffs [and wages] was to get into the circle 
themselves.2
3The objective changed to 'compensatory assistance'. And even whole 
states received compensatory grants.
Above all government action and intervention was designed to 
prop up the economic lives of their citizens. And an integral part 
of the strategy was the absorption of UK immigrants and the peopling 
of Australia. Employment and wage-income butresses would create a 
climate favourable to immigration, more people could be absorbed 
which would provide for future growth in the workforce and insure a
1 Although Country Party influence in the political arena grew in the 
twenties (beginning with the Bruce-Page Coalition), the Nationalists, 
who drew most of their strength from the urban based population, took 
a firm stance on tariff issues against country opposition, see
B.D. Graham, The Formation of the Australian Country Parties, Canberra, 
1966, p.197.
2 W.R. Maclaurin, Economic Planning in Australia, London, 1937, p.5.
3 The Pastoralists' Review had its own prescription for peopling 
Australia
the solution lies with a government that must be prepared 
to scrap the old conservative fetishes that have been a 
drag on the progress of this country for generations, free 
us from the curse of centralisation sell our railways, if 
anyone will buy them or invite private enterprise to build 
new ones on the land grant system, remove the prohibitive 
duties on all the requirements of the primary industries, 
abolish the greater part of our extravagant and fantastic 
industrial legislation, encourage rural industries in . 
every possible way, institute big rural development schemes. 
Pastoralists' Review, October 15, 1921. For attacks on the tariff and 
high (labour and freight) costs of production, see also, March 16, 1921, 
June 16, 1921, September 16, 1921, November 16, 1921, December 16, 1921, 
January 16, 1922, October 16, 1922, April 16, 1923, April 15, 1925,
April 16, 1926, April 14, 1927, December 16, 1927, August 16, 1928, 
October 16, 1928, December 15, 1928.
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white and safe Australia far into the century. This was the broad 
meaning of development. Within this context, the instruments used to 
obtain these goals, and the slant of goals, also shifted over time.
At least by the beginning of the third decade of this century greater 
emphasis on urban-industrial development could be detected than hitherto.
There were also a number of other related objectives and a number 
of constraints on the pace at which Australia could be peopled, and it 
is to these that the discussion now turns.
Development and related objectives
Development was a costly business. The Public Debt was seen to be
large and growing.1 More people, it was felt, would lower this per
capita burden. 'Provided there is plenty of work for him to do' , wrote
the Bulletin, 'the new arrival who comes here... at once proceeds to
shoulder about £300 of the lamentable public debt'.2 'If we double
our population', said Lawson, Victoria's Premier, 'the debt per head is
halved'.3 The migrant effectively did this in his capacity as a
taxpayer (or in the case of children, potential taxpayers), and in
this capacity 'he proceeds' , observed the Bulletin,
to help the revenue along, directly or indirectly...without 
any necessary corresponding increase in expenditure for 10,000 
people on a given area don't require 10 times as much government 
as 1,000 people do.4
Coghlan had recognised the role of settlers as taxpayers in his 1905 
report to Deakin on immigration; migrants were wanted 'firstly as an 
insurance against aggression, and secondly as a way of adding to the 
country more producers, more consumers and more taxpayers...'5 And 
Hughes, while stressing land settlement, also acclaimed the worth of 
migrants 'who will lessen the cost of government by spreading it over 
a wider population'.6 By adding taxpayers, the per head debt could 
be reduced and additional revenue could finance new ventures.
1 The Public Debt refers at this time to the states'combined debts. 
Fisher in 1912 became the first Commonwealth Treasurer to borrow money, 
mainly for the construction of Australia House in London.
2 Bulletin, October 27, 1910; also see February 20, 1912, October 30, 
1913, August 28, 1919.
3 Lawson: Victorian Parliamentary Debates, 1922, p.375.
4 Bulletin, October 27, 1910.
5 Memorandum by the Agents-General on the 'Question of Immigration', 
Commonwealth Parliamentary Papers, V2, p.1179.
6 Evening News, April 12, 1922.
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Additional consumers would support more public ventures and reduce 
(per unit) costs of supplying services and amenities. Scale 
economies could be reaped. ’The railway system’, the Victorian
Premier suggested in 1912, ’... is capable of serving five million
, 1people on the lines constructed . Nor was his view on railway scale 
economies an isolated one.1 2
More consumers would not only benefit and enlarge the public 
services but they would help enlarge the local market for manufacturers 
as well as primary producers. 'More people’ as Lawson put it simply 
'means greater demands for our local producers, [this] means more 
employment, more prosperity’.3 4
4Demographic Trends and Influences
a) The Rate of Population Growth
Another factor in Australia's enthusiasm for population growth 
was her past demographic performance. Population growth had slackened 
during the nineties and the early years of this century, and this was 
seen as unfortunate. For the most part this feeling was not independent 
of the objectives already discussed, although at times, particularly 
in the first decade of this century, contemporary discussion seemed 
to suggest that population was a consumption good and goal per se.
Watt, Victoria’s Premier and Treasurer, in his Budget of 19ii
1 Watt: Victorian Parliamentary Debates, 1912, p.451.
2 The NSW Premier later expressed the same view, 'It is felt by 
everyone we must have more population ... and the fuller use of our 
railways and public works so that better revenues may be derived’.
Prime Minister's Department, Correspondence File, Multi-Number Series, 
Third System: ’Immigration Encouragement State Settlement Scheme NSW 
1923 Agreement', 1921-28. Commonwealth Archives Office: CRS A461,
item no. D349/1/5 Pt 1.
3 Lawson: Victorian Parliamentary Debates, 1922, p.375.
4 It is not my intention to offer a demographic history, but rather to 
indicate those features that seemed to influence immigration policy.
For extensive demographic studies, see Kathleen Jupp, ’Australian 
Population Behaviour, 1921-1933', MA thesis, Demography Department, ANU, 
1958; Neville Hicks, 'Evidence and Contemporary Opinion About the 
Peopling of Australia, 1890-1911', Ph.D. thesis, Demography Department, 
ANU, 1971; W.D. Borrie, Population Trends and Policies: A Study in
Australian and World Demography, Sydney, 1948. For a recent economic 
analysis of a key aspect of population growth prior to Federation, see 
Colin Forster, 'Aspects of Australian Fertility 1861-1901', Population 
Issue, Australian Economic History Review, September 1974, pp. 105-22.
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saw his state's population growth over the preceding decade as 'the
blackest page in Victoria's history.1 23 And from the Table 41, it
seems clear that Victoria fared worst in the early years. In this
2period it is likely that Victoria's loss was WA's gain. But WA, 
although enjoying the highest growth rate of the states, was not 
prepared to rest. The rate of population growth was declining 
(albeit from record rates), and furthermore Western Australia saw 
its need for population as obvious when the state's low population 
density was compared with those of the eastern states particularly 
Victoria.
At the national level, and indeed for most states, population 
growth was in fact considerably brisker than in Europe, though slower 
than New Zealand prior to the war, and slower too than Canada (1901-16) 
and the US (1901-11). In the twenties, Australia's relative 
performance improved; her population growth was exceeded only by 
that in Canada (1926-31). In terms of international comparisons, 
Australia's growth was therefore generally high t the weakest performance, 
relative to her neighbouring sister dominion New Zealand and to North 
America, being the years 1896-1906. And growth had also faltered 
compared to Australia's own pre-depression experience. Perhaps not 
surprisingly, it was at this time that the question of population 
growth arose as a matter of concern.
During these years oversea net migration was a small negative
3contributor to demographic growth but of more concern, at least to 
'vocal fringe' was the birth rate. Crude death rates by 1895 had 
settled into a comparatively smooth downward trend, Figure 19 whereas 
crude birth rates dipped sharply during the nineties and continued
1 Watt: Victorian Parliamentary Debates, 1911, p.1067.
2 However, Victoria probably gained from Tasmania.
3 Between 1895 and 1905, Australia lost some 6,000 people through 
net oversea transfers.
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Table 41: Population Growth Rates
(per cent).
1891 1896 1901 1906 1911 1916 1921 1926
to to to to to to to to
1896 1901 1906 1911 1916 1921 1926 1931
AUSTRALASIA -
Australia 1.86 1.49 1.38 2.03 1.95 1. 99 2.09 1. 60
New South Wales 1.99 1.57 1. 99 2.03 2.61 2. 17 2. 11 1.86
Victoria 0.37 0.52 0. 18 2. 17 1.38 1.68 1.96 1.26
Queens land 2.49 2.25 1.35 2.76 2.20 2. 21 2.39 1.65
South Australia 1.63 0.77 0.27 2.46 1.52 2.34 2. 18 0, 98
Western Australia 20.81 7.25 6.22 2.43 1.76 1.27 2.64 2.72
Tasmania 1.06 1.83 1.33 0. 65 0.58 1.84 0.62 0.53
New Zealand 2.41 1.98 2.86 2.50 1.61 2.32 1.95 1.25
EUROPE -
England and Wales 1. 15 1. 15 1.04 1.04 -0.95 1.89 0. 62 0.47
Scotland 1.06 1. 06 0.55 0.55 0.31 0. 24 0.09 -=0.21
Ireland -0. 60 -0.43 -0. 22 -0.06 -0.21 0.58 -0.60 -0. 12
France 0.09 0. 24 0. 15 0.06 -0.72 0.55 0.76 0.53
Germany 1. 17 1.51 1.46 1.36 0.71 -1. 62 0.73 0.56
Italy 0. 68 0. 61 0.52 0.80 1. 16 0. 22 0. 91 0. 88
Netherlands 1.28 1.30 1.53 1. 22 1.72 1. 16 1.53 1.39
Sweden 0. 61 0. 86 0. 61 0. 84 0. 70 0. 64 0.40 0.30
Switzerland 1.22 1. 10 1.28 1. 17 0.81 0. 01 0.38 0.77
ASIA -
Ceylon 1.41 2.03 1. 62 1. 20 1.71 1.28 2.30 2.27
Japan 0. 96 1.25 1. 29 1.08 1.42 0.37 1.42 1.48
AMERICA -
Canada 0.97 1. 19 2.99 2.99 2.20 1.81 1.33 1.97
United States 1.93 2.02 2.00 1.82 1. 67 1.21 1.67 1.26
Source: Commonwealth Year Book 1933 p772
Figure 19 : Crude Death Rates* in Australian States 
(1860-1930)
Queensland
'asmania
1880 1900 1920 1880 1900 1920
* Crude death rate represents one death per thousand of 
the state population
Source: Commonwealth Year Books
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F i g u r e  20: Crude B i r t h  R a te s*  i n  A u s t r a l i a n  S t a t e s
(1860-1930)
— »--------1-------- 1-------- 1  f 1  V —i -------- 1 ------ J ■ —*
1900 1920 1880 1900 1920
noausor'ad os
Crude b i r t h  r a t e  r e p r e s e n t s  one b i r t h s  p e r  th o u s a n d  
o f  s t a t e  p o p u l a t i o n
S o u rc e :  Commonwealth Y ear  Books
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their fall through to c.19051, see Figure 20. It was this fall that
occasioned the NSW 'Royal Commission on the Decline of the Birth Rate
and on the Mortality of Infants' of 1904.
2Timothy Coghlan had well publicised the fall in the birth rate
3in his Wealth and Progress, and in two special pamphlets. Coghlan's
explanation was solidly economic, that marriage and birth rates had
plummetted on account of the depression. The birth rate had fallen
not only because of the postponement of marriage but he also suggested
that the depression hastened the introduction of contraceptive
4techniques - 'artificial and voluntary checks to population.
But although Coghlan gave evidence before the Royal Commission 
during 1903-04, the tone of the Commissioners' conclusions were quite 
different. In their view the birth rate had fallen because of
: An unwillingness to submit to the strain and worry
of children;
: A dislike of the interference with pleasure and
comfort involved in child-bearing and child-rearing;
1 The same pattern is observed if 'age-specific' birth rates are 
explored. The rates for the most critical age cohort at risk are 
given below. Illegitimate births were of minor importance.
Births per 1000 Married Women, 15-44 Years
1861 1871 1881 1891 1901
NSW - 337.4 337.4 298.6 235.3
Victoria 306.8 300.8 303.7 301.9 229.0
SA 310.9 310.9 328.7 311.2 235.9
Queensland - 325.7 325.7 315.0 250.9
Tasmania - - 329.9 314.9 260.1
WA -• - 322.0 350.4 244.1
Australia 315.6 322.5 304.6 237.0
Source: Colin Forster, 'Aspects of Australian Fertility 1861-1901',
Australian Economic History Review, September 1974, p.109.
Forster attributes the fall almost equally to reductions in the 
percentage married and in intra marital fertility.
2 R.R. Kuczynski: The Measurement of Population Growth (London 1935), 
p.145, in a note discussing Coghlan's participation in a Royal 
Statistical Society debate in 1906, said he was 'at that time... rightly 
considered the greatest British authority on fertility statistics'.
3 T.A. Coghlan, Childbirth in NSW, Sydney, 1899; Decline of the 
Birth Rate, Sydney, 1903.
4 Neville. Hicks, 'Evidence and Contemporary Opinion..,', op.cit., p.77.
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: A desire to avoid the actual physical discomfort
of gestation, parturition, and lactation; and 
: A love of luxury and of social pleasure.
These reasons they declared 'have one element in common, namely 
selfishness'.
2Although contributing little to intellectual discussion , the 
Report, did publicise demographic trends and awaken interest in 
immigration. For if the Report implied anything, then it was that 
future population growth was unlikely to occur by a rise in fertility. 
Even if there was a revival, the time lag was too great. Jeffrey 
Denniss, President of the NSW Chamber of Manufacturers reported himself 
'very much grieved' by a colleague who had stated that the best 
immigrants would be babies. 'Babies are all very well in their places', 
Denniss replied, 'but for us to wait for the country to be populated 
as fully as it ought to be by the Australian born only, would be for, 3us to wait a very long time indeed . The preference for migrants 
over babies was also expressed when G.S. Littlejohn who had been on 
the Birth Rate Commission , speaking as President of the 
Sydney Chamber of Commerce, felt the baby was commercially inferior 
to the immigrant who was usually an adult who brought 'more or less 
capital, skill (and) knowledge already acquired', and was therefore 
'of great value as a producer, direct or indirect, and as a consumer'.
1 Royal Commission...Report, ]904, p.]7.
2 Hicks sees the conclusions as predictable in terms of the backgrounds 
of the Commissioners and the bulk of the witnesses:
Their inquiry was conducted in a manner inimical to the 
discovery of evidence running counter to their conservative 
social and political opinions: they heard nothing to shake 
their rooted belief that the decline of fertility was the 
result of moral degeneracy and a harbinger of national 
decay. (p.269).
The Commissioners were doctors and members of the clergy. In general 
they were unable to come to terms with the changes taking place in 
the Australian family. Hicks suggests that,
The doctors were disturbed by the adoption of simple 
contraceptive techniques which made general knowledge 
of a field previously reserved for professional wisdom.
The clergy had been disoriented by decades of theological 
ferment and were not prepared for the upheaval of sexual 
ethics implicit in the limitation of family size. (p.269)
3 President's Address, Annual Report, 1905.
4 G.S. Littlejohn: President's Address in Sydney Chamber of Commerce, 
Annual Report (1904), p.31f.
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The debate on the birth rate quickly faded from the public's mind.
Soon after the Report was issued the rate temporarily rose, but more
generally the secular decline in fertility and the changing shape of
the Australian family was beginning to be recognised. Despite some
1
effort to keep the discussion alive , the decline was recognised as long 
term and characteristic of most western countries. The Commonwealth 
Statistician, G.H. Knibbs, writing in 1911, for instance, saw the rise 
before the war as 'periodic', and simply added, 'The long-continued fall
in the birth rate is characteristic also of the countries of the western, 2world . Toward the end of 1912 the Prime Minister, Fisher, introduced
a bill for a Maternity Allowance (£5 per baby) which soon earned the
. , 3title baby bonus . But Fisher was emphatic that the bill was designed
as part of Labor's social not population policy, '...it is a maternity4
allowance' he said 'for the protection and care of the mother...1 23*5.
, 5It was a piece of Labor s social legislation.
In the twenties, the birth rate remained submerged as an is^ «»c. The 
death rate (war and influenza) caused some immediate concern, though its 
rise was recognised as extraordinary. Population growth was considered slow
1 O.C. Beale, a member of the Commission, published Racial Decay in 
1910. The public response, according to Hicks was indicative of their 
rejection of the Commissioner's views - few copies were sold. The 
book continued in the vein of 1904 Report:
Nature, nation, nationality, are inseparably related, 
each meaning birth, therefore whatever strikes at 
Nature, strikes at the perpetuity of the nation.... 
stopping the flood of babies, stemming the devastating 
torrent of babies, limitation of family, the American 
ideal, scientific prevention, scientific meliorism, 
neo-Malthusianism, the end is the same - national death.
(pp.79-80)
2 G.H. Knibbs, Commonwealth Census, 1911, Appendix A, vol. 1, 'The 
Mathematical Theory of Population of its Character and Fluctuations 
and of the Factors which influence them', p.160.
Even though the world's birth rate was declining, this still did not 
rule out the Malthusian Devil (of overpopulation relative to food supply) - 
it might not eventuate in Australia, but it would in older parts of the 
world, pp.162-166.
3 See, for instance, Bulletin, September 19, 1912.
 ^ Fisher, Commonwealth Parliamentary Debates, 1912, p.3322f.
5 Geoffrey Sawer in Australian Federal Politics and Law 1901-29, op.cit., 
categorises the intent as a 'worthy form of social assistance', p.96.
Also see p.93.
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1relative to policy objectives. Given fertility trends, policy 
again came to focus on immigration as a means of increasing present 
and future growth. Indeed governments' demand for immigrants was 
not just a contemporaneous demand for labour as employers at times 
suggested; what was wanted was a more general and longer term 
expansion of population and the labour force. As Gullett hinted,
A married man and his wife with, say, four young 
children, is a preferable immigrant to three or 
four single men.2
And this policy is evident in the use of the nomination system which 
favoured family migration.
In the twenties a new demographic feature could be distinguished 
on the horizon - the immigration of Southern Europeans. And this, 
unlike the trend in fertility, was seen to be within the control of 
governments.
b) The threat to racial purity
The absolute magnitude of the inflow of Southern Europeans was 
never very great, (see Chapter 3.) But it was the threat of what 
the future had in store as the US closed her doors even tighter, 
which caused alarm and initiated a strong reaction. A brief for 
the Secretary of the Prime Minister's Department in 1928 reported 
that,
with regard to the types of migrants, the great task 
was to preserve our racial purity. Racial purity 
did not extend merely to coloured races but it 
extended to other European nations who were not of 
our own stock and particularly to Europeans that were 
not readily assimilated.3
1 In terms of aggregate growth rates, Australia's population performance
was highly respectable. C.H. Wickens, Commonwealth Statistician, indeed 
made this one of the central points of his address to the 1927 World 
Population Conference in Geneva, Proceedings of the World Population 
Conference, London, 1927, pp.312-314. He found it difficult to contain 
his scorn of those who thought that growth had been slow, see p.317. 
Similar sentiments are expressed in his 'Australian Population: Its
Nature and Growth', in P.D. Phillips and G.L. Wood, The Peopling of 
Australia, Melbourne, 1928, pp.48-71.
2 Prime Minister's Department, Correspondence File, Multi-Number Series
(Third System): 'Immigration Encouragement. Main Policy File, 1919-1924', 
Commonwealth Archives Office: CRS A458, item G154/7 Pt I.
3 Prime Minister's Department, Correspondence File, Multi-Number Series, 
(Second System): 'Immigration Restrictions. Australian Policy. General 
File, 1925-28'. Commonwealth Archives Office: CRS A458, item P156/1, PtI.
- 288-
Unofficially, the Prime Minister, Bruce, adopted the goal of keeping 
Australia 98 per cent British.1 And this spurred the Commonwealth on 
in its drive for UK settlers. But the influence was probably not very 
strong. For direct means of stemming the inflow from Southern Europe 
were discovered; ’landing money' requirements remained at £ 3 for 
British, but rose to £50-£200 for Southern Europeans, and unofficial 
quotas on the number of visas issued in certain European countries 
were imposed from the mid twenties.
Before concluding this chapter, there is one other influence 
which may have quickened government enthusiasm for UK immigrants.
Did the British government exert pressure or directly influence 
Australia's demand for its population?
British Attitudes and Pressure on Australia's Demand for Immigrants
The short answer is that the Imperial government did not directly 
influence Australia's demand for UK population. But by entering passage 
agreements with Australia for reduced fares on the transoceanic journey, 
and by reducing information costs, Britain influenced the supply of 
people for Australia.
The only formal machinery for the encouragement of emigration in
the first two decades of the twentieth century was the Emigrants'
Information Office - established in the late eighties to diffuse
information, particularly on opportunities in the Dominions.2 34 Although
expenditure was restricted to this, the Imperial Government's view of
emigration to the Dominions was, however, changing. The Manchester
School doctrine that colonies were a burden was being replaced by a
view of 'strength in unity'. The Imperial Conference of 1911 reflected
these ideas in its appointment of a Royal Commission to report on the
natural resources, production and trade of the Dominions, and on the
3 4means of developing these. The final report came in 1917 , the main 
conclusion being that of all the problems of Empire development, 'none 
is more important and none more fascinating than that of migration....It
1 See Chapter 3.
2 Memorandum on History and Functions of the Emigrants Information 
Office, report for 1914, House of Commons, 1914-16, XXI.
3 M. Oliver, Imperial Conferences, vol.II, Part II, p.53, Ottawa 1954.
4 'Final Report of the Royal Commission on Natural Resources Trade 
and Legislations of Certain Portions of His Majesty's Dominions',
House of Commons, Sessional Papers, cmd 8462 of 1917.
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is a problem which requires, in our judgement, far more sustained
action...'.1 2345 To overcome this neglect the Commission proposed a
Central Emigration Authority to deal with all migration matters,
which would be responsible to the British Parliament. Attached to
it was to be a consultative board which would partly comprise
representatives of the governments of Dominions. Given that most
2Australian states obtained independence in the 1850s and given too
the states' reluctance to transfer power to the Commonwealth government,
the role assigned to the Dominions was inadequate. Even more
anachronistic was the Bill submitted to the British Parliament to
establish the Authority which dropped all reference to the consultative 
3 4board. The Bill was shelved , but on other grounds. It was argued
that the existing Merchant Shipping Acts were ample for the protection
5of migrants (which they were not) , and that the Bill restricted the 
liberty of movement - if men wanted to go overseas they should be free 
to go to foreign countries as well as to the Dominions such criticism 
was excessive in that the Authority was to promote Dominion migration 
by means such as advertising and passage assistance, not to prohibit 
movement to non-Empire destinations.
The Oversea Settlement Committee superseded the old Emigrants' 
Information Office in 1918. Its initial work was the organisation of
1 Ibid., p.93. The Imperial War Council also called for concerted 
action, for the sake of the future safety of the Empire, on all issues 
of Empire development, see Imperial War Council 1917, in Oliver,
op.cit., p.176.
2 WA in 1890.
3 The Authority of 17 members, mostly British Civil Servants, was, 
however, to include one Agent General representing Australia.
4 Bill 30, i, 1918.
5 The 'sojourn' to Australia on board migrant steamers, though greatly 
improved relative to the nineteenth century left much to be desired. 
Solly raised this point in the Victorian Legislative Assembly:
I understand from men with whom I have been speaking 
that the space accommodation on board this steamer 
(S.S. Mackarini) was not sufficient in the interests 
of the health of passengers....According to the 
Captain's own report there was only one bath for 
500-600 men and there are only three baths for the 
whole of the women....The [Age newspaper] report 
states - Captain Hollis added that it was all very 
well for the men to criticise the accommodation but 
they forgot that they were travelling as immigrants.
Solly: Victorian Parliamentary Debates, 1912, p.345.
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the Free Passage Scheme for ex-service personnel whereby passages were 
granted to ex-soldiers and their families who had been nominated by 
friends or relatives in the Dominions or were otherwise acceptable 
to the Dominion governments. Late in 1920 a conference was called of 
both Dominion and Imperial delegates to discuss Empire Settlement.
This was the conference presided over by Lord Milner and attended by 
Senator Millen and Percy Hunter - Australia’s representatives. The 
delegates here and at the 1921 Imperial Conference agreed in principle 
to cooperate financially in promoting migration and settlement; the 
Empire Settlement Act the following year added flesh to the skeleton. 
In these actions what were Britain’s objectives? What was the 
Imperial vision in the twenties?
I have argued at length in this chapter that Australia's vision 
was of developing and expanding industries and job opportunities. And 
although Lord Milner stressed that it was not Britain’s strategy to 
promote emigration as a means of tackling unemployment, medium term 
'employment creation' was in fact the key part of the programme. The 
plan enunciated by Milner and Amery1 was simple in outline. It was 
based on the export of labour and capital. Neither were fully 
utilised at home. Exported to the overseas Empire, labour and capital 
would cooperate with local raw materials and resources to increase 
the Empire's total output and wealth. As countries within the Empire 
bought mostly from Britain, demand for exports would rise, and the 
wheels of British industry would turn. Thus there would be a fall 
in unemployment and a general tendency for renewed prosperity. The 
Oversea Settlement Committee summarised the view in its Memorandum
1 Lord Milner (1854-1925) began as a journalist, became a highly 
successful civil servant, and was sent to South Africa as Governor 
and High Commissioner (1897-1905). He was member of the War 
Cabinet 1916-18, Secretary of State for War 1918-19, and Colonial 
Secretary 1919-21. In 1923, he chaired Baldwin's Tariff Advisory 
Committee. L.S. Amery (1873-1955) began as a barrister and Times 
journalist, then entered politics (1911) to fight for Tariff Reform. 
At Milner's insistence he became parliamentary Under-Secretary of 
State for the Colonies (1919-21). He chaired the government's 
Overseas Settlement Committee. In 1924-29 he was Colonial Secretary, 
and in 1925-29 Dominions Secretary. According to Drummond, the 
Imperial vision was kept steadily before Cabinet by Amery; see 
Ian M. Drummond, British Economic Policy and the Empire, 1919-39, 
London, 1972, pp.36-88.
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of 1919
...the withdrawal of population from the United Kingdom 
tends to reduce the competition for employment, increase 
wages, and raise the standard of living....Insofar as 
those who leave the United Kingdom...achieve success 
and multiply in their new homes, they tend still further 
to improve the conditions of employment in the mother 
country...by providing a growing market for its 
[manufactured] goods and a continuous supply of necessary 
foodstuffs and raw materials.1
Not only would the demand for consumption goods rise, boosting 
employment, but as Milner stressed
...what these countries need...is economic equipment - 
roads, railways, engines, tractors, and in some cases, 
notably the Sudan, irrigation works. The supplying of 
them would set idle hands to work in many industries.
It would increase employment and purchasing power at 
home, as well as in the countries where the work of 
development was proceeding...2 3
And in turn as purchasing power rose in the overseas Empire, so would 
the prospects of employment opportunities at home.
The development plan of Milner and Amery had a further element 
in its original form, preferential tariffs. Thus for the architects 
there were three related threads to policy - government sponsored 
emigration of labour and of capital, and tariff reform. In this last 
regard, on Britain’s side, Empire goods would displace foreign goods; 
on the Empire side, preferences would preserve and increase Britain’s 
share of a growing world trade.
In this period there was no tight control over the export of
capital. Australia and other countries of the Empire received built-
in discrimination in their favour by the Colonial Stocks Acts which
permitted trustees to hold dominion governments securities but not
3foreign government stocks. In this way the Imperial government
1 ’Memorandum’, Oversea Settlement Committee, House of Commons, 
Sessional Papers, cmd 573, 1920, pp.4-6.
2 Lord Milner, 'Our Undeveloped Estate', in Questions of the Hour 
(London 1923), pp.146-73, cited in Drummond, British Economic Policy..., 
op.cit., p.40.
3 Drummond mentions another possible form of discrimination. Issue 
houses regularly consulted with the Bank of England about new loan 
raisings, and there is some evidence that this consultation was used 
to discriminate in favour of Empire borrowers, see Drummond, op.cit., 
p . 43.
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indirectly influenced Australia's demand for immigrants. But the 
vision was more than this. Milner and Amery wanted direct action: 
the guaranteeing of development loans and the sharing of interest 
payments. The Australian migration agreements did embody these 
ideas - though the capital involved was rather insignificant.
Nor did tariff reform, the third dimension of the vision, meet 
much acceptance. The Finance Act of 1919, and extensions in 1925 
and 1927, offered a small measure of protection to Australian producers 
of dried fruits, wine and sugar1, and to other Empire producers of tea 
and coffee. But British cabinets remained unwilling to raise what were 
seen as food taxes on the Lower Order.
The Imperial Vision of Amery and Milner was thus less than fully 
implemented. In practice, the main thrust of policy was the subsidised 
emigration of people. To this end, to what extent did Britain pressure 
Australia to accept this policy? Drummond has written
In this whole saga [of Empire Settlement] the 
Australians play an oddly prominent role. At 
critical points it is their intervention and 
their suggestions which move the project forward 
and modify its nature.2 3*5
The whole idea of land settlement, kindred development projects and 
interest sharing was, in fact, advanced by Australia. Land settlement 
(in the colonies) was always a live issue among the more romantic of
3England's country gentry. But it was Australia's pressure that ensured
its emphasis in the 1922 Act. And Australia introduced Whitehall to
the concept of interest sharing - specifically Senator Millen and Percy
Hunter, Hughes' spokesmen at the special conference held in December 
41920. Indeed the ideas and pressure to implement Empire Settlement in 
the formative years 1920-22 emanated largely from the office of one man,
5the Prime Minister, Hughes. Hughes' love of the Empire was strong.
1 It amounted to a subsidy or saving of about £ 1 million per annum 
for all 'protected' goods.
2 Drummond, British Economic Policy..., op.cit., p.80.
3 Land settlement had been adumbrated by Lord Tennyson's Committee 
in 1917; see Drummond, ibid., p.77.
14 No such proposal had been seen in London before. According to 
Drummond, this concept stalks the public records papers as 'Senator 
Millen's Scheme'.
5 He attended the Imperial War Cabinet in 1918 and stayed on as 
member of the British War Cabinet and these experiences seem to have 
strengthened his feelings for Empire.
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And the bond between immigration and land settlement that he espoused 
in 1920 and 1921 was his long standing and dearly held view. It was 
part of the 1912 labor platform, of which Hughes was the architect1, 
and his attitude on the question can be traced further back to a 
series of newspaper articles, 'The Case for Labor', written in 1909 
for the Daily Telegraph. The seed from which Hughes' passion grew 
was his intense dislike of the 'land monopoly', and his vision of a 
strong and healthy country
Upon the land question, defence and immigration are 
absolutely dependent. Without land, talk of 
immigration is mere babble; without land we cannot 
expect a sufficient population, and we ought not to 
advertise resources which, however splendid, are 
monopolised by an unpatriotic and selfish few.2
Again for the same journal Hughes wrote
The prosperity and further development of the 
country depend almost entirely upon the increased 
area of land under cultivation, and the growth in 
the number of settlers engaged in cultivating it.
And the national safety of Australia hangs upon 
the complete and speedy absorption of large numbers 
of suitable immigrants, who will cultivate our lands, 
rather than throng our already overcrowded cities, 
and upon the training of these and of every adult 
male citizen in that primary duty of citizenship, 
the defence of his country. That is to say, our 
national safety and progress rest upon access to 
and cultivation of the land; and by no other means 
can we either maintain our national existence or 
develop this great country.3
Hughes, not Britain, was the real engineer of the Empire Settlernen?_ 
Act.
Two points, however, need to be quickly made. First, Amery's 
role appears immense. He, along with Milner developed the vision in
Britain and kept it to the front in Cabinet discussion. Second,
oideology and Australian pressure would not have yielded an Act in 1922 
if the British government had not been so worried about unemployment.
1 From about 1907, Hughes was widely credited with being Labor's 
'brains'. See L.F. Fitzhardinge, William Morris Hughes, A Political 
Biography; 1 That Fiery Particle 1862-1914, Sydney, 1964, p.207.
2 Daily Telegraph, September 11, 1909, cited in Fitzhardinge, 
William Morris Hughes... , p.212.
3 Daily Telegraph, June 10, 1911, cited in Fitzhardinge, ibid.
- 294 -
Under the shadow of the Geddes Axe , mileage was gained by comparing
expenditures on emigration and those on the dole - the last was
permanent, the former was not. And urging the scheme to Winston
Churchill, Amery emphasised its double barrelled effect '... it would
reduce unemployment both directly and indirectly, because (indirectly)
2it would create work in Britain’s machinery industry’. Such a policy 
made good sense in 1921-22.
A final point to bear in mind is that Hughes’ vision of
development and immigration with its emphasis on land settlement was
3not shared by the states. Thus the most important part of the Act 
was section 2b which provided for assisted passages, and Hughes did 
not have a monopoly of this idea - the states had contemplated 
approaching Britain in this regard, and Britain on her own initiative 
subsidised the emigration of ex-servicemen for three years after the
war. In the ensuing years, Australia, after some consultation 
with Britain, set the level of the passage subsidies, and 
Britain paid half the bill.
In conclusion, there is little evidence of Britain directly
pressuring Australia to open its doors to her people. In the formative
years, 1920-22, the pressure ran the other way, Hughes seeking
financial support for his vision. Australia's pressure was effective
because the employment creating ventures implicit in Empire Settlement
made so much sense to Britain during these years. The £34 Million
Agreement of 1923 was also an Australian invention designed to shift
4the emphasis from Hughes' land settlement scheme. And again it was
1 Geddes ’Report on Expenditure’. The Chancellor's axe did in fact 
fall. The original proposal was to outlay £5 million per annum for 
15 years. This was prunned back to £1.5 million in the first year,
£3 million annually in succeeding years.
2 Drummond, British Economic Policy..., op.cit., p.79; also see 'The 
Cabinet Unemployment Committee urges the subsidisation of emigrants’,
CAB 23/115, CP2145, document 5, p.166.
3 WA was probably an exception. Most states did not want development 
money tied to specific numbers of UK migrants to be settled upon the 
land. This was the gist of the £34 Million Agreement, itself another 
example of Australian pressure. The idea was expressed by Theodore in 
meetings with Hughes during 1920, and it was state policy by the Premiers 
Conference of 1923.
4 See preceding footnote, and earlier text of this chapter.
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justified in Britain on the same grounds. This is not to say that the 
actions of the Imperial government had no influence on the course of 
population transfers. For the Colonial Stock Acts and the absence of 
greater restrictions on trade may have indirectly influenced Australia’s 
capacity to absorb additional population and hence its demand. But 
in terms of direct positive initiatives, it was Australia, albeit 
against the backdrop of the common postwar sentiment of Empire unity 
and high unemployment, which provided the lead. The strongest and 
most direct action that the Imperial government took in the twenties 
was the sharing with the Commonwealth government of the costs of 
assisted passages. From the econometric work reported in Part II, 
passage costs were a significant determinant of movements in immigration. 
However, with the exception of the short-lived British ex-servicemen's 
scheme, it was Australia who set the level and determined the changes 
in subsidies.
Conclusions
A number of factors lay behind government demand for peopling 
Australia. Put most simply, there was a strong conviction that a 
larger population was needed to defend and develop Australia. But it 
is important to stress that demand was not just construed as a function 
of Australia's contemporaneous requirements for labour. This was an 
element, but not the core of policy. It involved a vision of making 
Australia ’white and safe', and of providing an evergrowing workforce 
and army of consumers and taxpayers into the future. The past did 
much to shape objectives. The strategy of development and of 
population growth, I have suggested, was influenced by the chaos and 
instability of the nineties. The pioneering phase of development had 
ended. Population growth had faltered. Fresh in the minds of policy 
makers was the memory of a depression so devastating that one quarter 
of the workforce had been unable to find employment. Living standards, 
particularly for the less skilled, were seen to have fallen from their 
1890 level. The task now was to reestablish and maintain high living 
standards, to renew rapid population growth and to generate employment. 
Against the backdrop of the depression and the collapse of the prices 
of export staples, development entailed the encouragement of 
diversification; it entailed the promotion of new industries and new
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avenues of employment, it meant the creation of job opportunities for 
increasing numbers. This was done in both the rural and the urban- 
industrial branches of the economy. I have suggested however that with 
regard to immigration, the settling of UK migrants directly upon thp 
land was not a sine qua non of the states' strategy, albeit it was the 
Commonwealth government's during Hughes' administration.
This hints at the complexity of 'policy' and the difficulties 
faced in interpreting it. For there were six state governments, 
innumerable local and semi-government authorities, and the Federal 
government. Some differences existed at times between the policy 
objectives of these bodies. Hughes' enthusiasm for migrant land 
settlement was not shared by the states - with the possible exception 
of WA. Between states there were differences too. The major states 
on the eastern sea board, Victoria and NSW, progressively swung their 
investment programmes toward urban and secondary development - 
particularly in the twenties. But the more rural oriented states, WA 
and Queensland»maintained much greater attachment to rural development. 
Finally, local authorities who assumed, especially after WW1, increasing 
responsibility for the provision of services and structures in the 
urban centres were probably more concerned with meeting the backlog in 
the needs of their local rate payers than in offering and effecting a 
general strategy of development and population growth, as were the 
states.
Such differences should not, however, be exaggerated. For they 
mainly amount to differences in emphasis within the broad scheme of 
encouraging new industries and new avenues of employment for residen’ j 
and migrants. The Commonwealth's emphasis on migrant land settlement 
was short-lived, and it was in Hughes' administration that the tariff 
on manufactures steeply inclined. Further, Victoria and NSW absorbed 
between them over two thirds of the new arrivals and their policies 
were much in accord; they encouraged diversification within both 
sectors, primary and secondary, but with an increased emphasis on 
urban-secondary development from the beginning of the twenties. And 
although local councils may not have seen their expenditures as part 
of a broad strategy of development, their actions were quite congruous 
with the thrust of state governments' policy - at least in the instance
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of NSW and Victoria.
The desire for UK immigrants was not, however, an unconstrained 
phenomenon. The negative influences on the demand for immigrants 
are the subject of the next chapter.
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APPENDIX 5.A.1 
EMPIRE SETTLEMENT ACT, 1922
AN ACT TO MAKE BETTER PROVISION FOR FURTHERING BRITISH 
SETTLEMENT IN HIS MAJESTY’S OVERSEA DOMINIONS
(31st May, 1922)
BE it enacted by the King’s most Excellent Majesty by and with the 
advice and consent of the Lords Spiritual and Temporal and Commons, 
in this present Parliament assembled, and by the authority of the 
same, as follows:-
1. (1) It shall be lawful for the Secretary of State, in
association with the government of any part of His Majesty’s Dominions,
or with public authorities or public or private organisations either
in the United Kingdom or in any part of such Dominions, to fr-- 1'-,te
and co-operate in carrying out agreed schemes for affording joint 
assistance to suitable persons in the United Kingdom who intend to 
settle in any part of His Majesty's Oversea Dominions.
(2) An agreed scheme under this Act may be either:-
(a) a development or a land settlement scheme; or
(b) a scheme for facilitating settlement in or 
migration to any part of His Majesty’s Oversea 
Dominions by assistance with passages, initial 
allowances, training or otherwise.
and shall make provision with respect to the contributions to be made, 
either by way of grant or by way of loan or otherwise, by the parties 
to the agreed scheme towards the expenses of the scheme.
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(3) The Secretary of State shall have all such powers as may 
be necessary for carrying out his obligations under any scheme 
made in pursuance of this Act:
Provided that -
(a) the Secretary of State shall not agree to any scheme 
without the consent of the Treasury, who shall be satisfied 
that the contributions of the government, authority, or 
organisation with whom the scheme is agreed towards the 
expenses of the scheme bear a proper relation to the 
contribution of the Secretary of State; and
(b) the contribution of the Secretary of State shall not in 
any case exceed half the expenses of the scheme; and
(c) the liability of the Secretary of State to make 
contributions under the scheme shall not extend beyond
a period of fifteen years after the passing of this Act.
(4) Any expenses of the Secretary of State under this Act shall 
be paid out of the moneys provided by Parliament:
Provided that the aggregate amount expended by the Secretary of 
State under any scheme or schemes under this Act shall not exceed one 
million five hundred thousand pounds in the financial year current at 
the date of the passing of this Act, or three million pounds in any 
subsequent financial year, exclusive of the amount of any sums 
received by way of interest on or payment of advances previously made. 
2. His Majesty may by Order in Council direct that this Act shall 
apply to any territory which is under His Majesty’s protection, or in 
respect of which a mandate is being exercised by the government of any 
part of His Majesty's Dominions as if that territory were a part of
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His Majesty’s Dominions, and, on the making of any such Order, 
Act shall, subject to the provisions of the Order, have effect 
accordingly.
3. This Act may be cited as the Empire Settlement Act, 1922.
this
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£34,000,000 AGREEMENT
BETWEEN TUE BRITISH AND COMMONWEALTH GOVERNMENTS
AN AGREEMENT made the eighth dav of April, One thousand nine hundred and twenty-five between HIS 
MAJESTY’S SECRETARY OF STATE FOR THE COLONIES (hereinafter called the “ Secretary of S ta te ”) of 
the one part and the GOVERNMENT OF THE COMMONWEALTH OF AUSTRALIA (hereinafter called the 
“ Commonwealth Government ”) of the other part.
Whereas under the Empire Settlement Act 1022 the Secretary of State may co-operate with the Government 
of any part of His Majesty’s Dominions in formulating and carrying out schemes for affording joint assistance to suitable 
persons in the United Kingdom who intend to settle in any part of His Majesty’s Oversea Dominions.
Anu whkreas the. Commonwealth Government have entered into an Agreement with the Secretary of State 
under the said Act for providing joint assistance in respect of p?«sages to suitable persons (hereinafter called “ assisted 
migrants ”) from the United Kingdom who wish to proceed to Australia for the purpose of permanent settlement.
And whkreas the Secretary of State and the Commonwealth Government are anxious to faciltate further the 
settlement of such persons in Australia, whether on the land or otherwise.
And whf.rf.as the Commonwealth Government arc desirous of making arrangements for the settlement in 
Australia of an increasing number of assisted migrants and are willing to issue loan moneys to the State Governments 
at a low rate of interest for that purpose.
And w hereas  the Treasury have agreed to the terms of this Agreement.
Now th erefo re  it is agreed as follows :—
1. The Commonwealth Government shall endeavour to make arrangements with the State Governments—
(i) for suitable area3 of land to be made available for development and settlement and/or
(ii) for such public works to be carried out as will tend to promote the development of Australia and directly
or indirectly to increase opportunities for settlement.
To this end, the State Governments will be invited by the Commonwealth Government to submit to them full 
details of any undertakings proposed, such details to include the estimated total cost of each undertaking classified 
under appropriate headings, such a3—
(a) acquiring or resuming alienated land ;
(b) clearing of land or preparing it for farm settlement;
(c) construction of roads, bridges, Ac.. ;
(<D construction and equipment of developmental railways, tramways, Ac., directly conducive to new 
settlement (but not including main trunk railways) ;
(e) construction of hydro-electric and water conservation or other similar works, in and for the purposes 
of rural areas ;
(/) construction of irrigation farms ;
(g) advances to settlers (including persons settling or in process of settlement on farms) for the purchase 
of stock, equipment, housing materials, Ac. ;
(A) advances to farmers or other rural employers for the erection of cottages for employees ;
(i) construction of sugar mills, butter factories, and similar enterprises tending to assist in the development
of rural areas ;
(j) aflorestatiou ;
(k) settlement of persons upon farms ;
(l) any other undertaking or expenditure agreed upon.
Proposed undertakings submitted to the Commonwealth Government by a State Government in pursuance of 
this Clause may include details of an arrangement for an authority approved by a State Government to carry out the 
said undertakings wholly or in part for and on behalf of a State Government.
2. If tbc Commonwealth Government concur in the proposed undertakings and are satisfied that the proposed 
works are such as will directly contribute towards the settlement whether on the land or otherwise of suitable assisted 
migrants they shall submit details of the proposed undertakings to the Secretary of State for approval by him or on 
his behalf in such a manner as he may determine. In the event of the said proposed undertaking being approved by 
the Secretary of State and by the Commonwealth Government they shall be certified in manner from time to time to 
be arranged as “ agreed undertakings ” under this Agreement.
3. The Commonwealth Government agree that the Secretary of State may appoint a representative to act with 
them in connexion with all undertakings proposed under this Agreement, to ascertain the progress of each agreed 
undertaking, and to furnish the Secretary of State from time to time with all necessary information ; and that all 
facilities shall be given to the representative for this purpose.
4. The Commonwealth Government undertake to raise all necessary loans required by the State Governments 
in connexion with the agreed undertakings and to issue the proceeds of such loans to the State Governments as required 
at a rate of interest not exceeding two pounds per centum per annum for the first five years aud two pounda ten shilliuga 
per centum per annum for the succeeding five years.
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5. The Secretary of State undertakes to make payment to or to the account of the Commonwealth Government 
during the currency of the Empire Settlement Act (12-13. Geo. V. Cap. 13) and within the limitations thereof, of 
contributions in the proportion of £130,000 for every principal sum of £750,000 certified in manner to be agreed to have 
been expended from time to time in Australia on agreed undertakings under this Agreement provided th a t :—
(i) - if the principal sums shall have been raised by the Commonwealth Government at a rato of interest
other than five pounds per centum per annum the contribution payable by the Secretary of State 
for every principal sum of £750,000 so raised and expended shall be determined from time to time in 
accordance with the general principles of this Clause but shall be adjusted in accordance with the 
net rate of interest (not exceeding six pounds per centum per annum) actually payable by the 
Commonwealth Government on the loan from which the said principal sum was issued, such net rate 
of interest to be deemed to be the percentage yield to the investor at the price of public issue.
(ii) for every principal sum of £75 issued to a State Government in accordance with this Agreement and subject
to the terms and conditions thereof one assisted migrant shrill within ten years after the date of this 
Agreement sail direct from the United Kingdom to the State concernou and be received into and 
satisfactorily settled in that State, and within ten years after the date of this Agreement there shall 
have been included in every 10,000 assisted migrants received into and satisfactorily settle ! in the 
State concerned such a number of assisted migrant families without capital as consists in the aggregate 
of 3,750 persons, provided always that in assessing the total number of migrants settled in respect 
to the total amount issued to a State Government under this Agreement regard shall be had to the 
provisions of Clause 6 with respect to undertakings under Clause 1 (/.) and the proportion provided 
for above shall in so far as is necessary be modified accordingly.
(iii) if at the expiration of the third and sixth years respectively from the date of issue to the State
Governments of loans in accordance with Clause 4 hereof, the number of assisted migrants received 
into and satisfactorily settled iu any particular State is not deemed adequate in accordance with 
proviso (ii) of this Clause and in accordance with an annual scale to be determined by or on behalf 
of the Secretary of State the proportionate parts of the contributions of the Secretary of State shall 
be repaid by way of interim adjustment by the Commonwealth Government with interest at the 
rate determined in accordance with proviso (i) of this Clause without prejudice to a final adjustment 
which the Secretary of State and the Commonwealth Government, undertake to make at the end of 
the tenth year.
(iv) before any payment by the Secretary of St.it*- is made a Reception Depot shall where necessary have
been established in some country district of the State concerned at which assisted migrants can be 
received and at which if required they will be given training facilities ; and an adequate after-carp 
organization shall have been established in the said State.
(v; no portion of the capital cost of Reception Depots or of improving existing Depots or of the maintenance 
expenses connected with such Depots shall be included in the principal sum on which the contribution 
of the. Secretary of State is calculated ; and
(vi) the Secretary of State shall not be required to pay under this Agreement any contribution in respect 
of principal sums provided for under this Agreement which are in excess of an aggregate amount of 
£20,OX),000 except that the Secretary of State may contribute on amounts in excess of that sum in 
respect of any of the settlement schemes provided for under existing Agreements with retrospective 
effect to the commencing date of such Agreements iu connexion with land settlement in Western 
Australia, Victoria, or New South Wales in the event of arrangements being concluded under Clause 12 
hereof.
G. An undertaking under Clause 1 (k) shall he subject to the following provisions, viz. :—
(a) For every principal sum of £1,000 issued to a State Government in connexion with agreed undertakings
for the settlement of persons upon farms the State Government shall provide one new farm •
(b) within twelve months of the issue of the said principal sum to the State concerned one assisted migrant
family consisting on the average of five persons without capital shall sail direct from the United 
Kingdom to the State concerned and shall be received into and satisfactorily settled in that State ;
(c) at least onc-half of the new farms provided by the State Government shall be allocated to assisted migrants
who have sailed from the United Kingdom since the first day of June, 1022, and have not been 
resident in Australia for a period of more than five years at the date of allocation ;
(d) the number of assisted migrants to be settled in accordance with paragraph (6) of this Clauso shall be
separately computed from the number of assisted migrants to be settled in accordance with Clause 5 
hereof;
(e) if it appears to the Secretary of State that the number of assisted migrants settled on farms is not in
accordance with paragraph (c) of this Clause, then the proportionate part of any contributions paid 
by the Secretary of State in respect of land settlement agreed undertakings shall be repaid by wav 
of interim adjustment by the Commonwealth Government in accordance with the general principles 
of Clause 5 hereof at the end of the third and sixth years respectively from the date of issue to the 
State Government of the principal sums under this Clause without prejudice to a final adjustment which 
the Secretary of State and the Commonwealth Government undertake to make at the end of the tenth 
year.
In addition to his contributions under Clause 5 hereof the Secretary of State undertakes to pay to or to the 
account of the Commonwealth Government one-third of any loss certified by the Commonwealth Government to have 
been incurred by a State Government in connexion with any advances made by that Government for the purchase of 
stock and equipment to auy assisted migrant settled on a farm iu accordance with paragraph (c) of ibis Clause provided 
that the amount of loss which the Secretary of State may be called upon to bear shall in no case exceed—
(1) the sum of £100 in respect of any one assisted migrant, or
(2) one-third of the difference between the total sum repaid by a migrant on account of stock and equipment
and £300 ;
and the Commonwealth Government undertake to pay the contribution of the Secretary of State together with a 
contribution of like amount from their own funds, to the State Government.
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7. The Secretary of State undertakes to i ike payment, to or to the account of the Commonwealth Government 
on Recount of the liabilities accepted bv him under Clauses 5 and 6 hereof of a sura or sums equivalent to the contribution 
or contributions provided for in those Clauses such payment to be made at the expiration of twelve calendar months 
from the date upon which the principal sums referred to in those Clauses shall have been issued by the Commonwealth 
Government to the State Government in accordance with Clause 4 hereof.
8. The Secretary of State further undertakes to pay during the currency of the Empire Settlement .4ct 192‘2 and 
within the limitations thereof—
(а) one-third of the capital cost of providing and equipping the new Reception Depots referred to in provisos
(iv) and (v) to Clause 5 hereof, and of Depots already established in the three States concerned since 
the date of the siguing of existing Land Settlement Agreements, and/or of improving other existing 
Reception Depots established in country districts, and
(б) one-third of the approved annual maintenance expenditure of the said Depots certified in manner to
be agreed to have been incurred at the said Depots in connexion with the reception, training and 
after-care of assisted migrants provided that—
(i) estimates of new capital cost and annual estimates of maintenance are submitted in advance for the
coneurrence of the Secretary of State ;
(ii) only such items whether on capital or maintenance account, as are approved by the Secretary of State
in manner to be agreed from time to time shall be Included in the accounts of expenditure, and
(iii) the flow of assisted migration from the United Kingdom to the State concerned h maintained to the
satisfaction of the Secretary of State during any year in respect of which a contrioution on account 
of maintenance is due under this Clause.
9. The Commonwealth Government undertake—
(a) to make arrangements to ensure that the methods at present employed in the reception, absorption,
training, settlement, after-care and housing of assisted migrants in Australia shall be reorganized 
where necessary under Government supervision ;
(b) to use their best endeavours to ensure the success of agreed undertakings ;
(c) to arrange that assisted migrants shall be treated fairly in all respects ;
(d) that assisted migrants shall have equal treatment with Australians in the acquisition of farms and in all
reasonable advances for the purchase of such farms together with stock, equipment, seed, fertilizers, 
housing materials, fencing, implements and other necessaries; and that they shall be allowed the 
same consideration as is given to Australians in the extension of any period for payment of any amount 
that may be due bv them to the State Governments ;
(e) to organize a suitable movement whether official or otherwise, having for its special object the settlement
of assisted migrants under this Agreement upon farms under favorable auspices after such assisted 
migrants have proved their capacity and adaptability ;
(/) that assisted migrants who desire to become farmers shall be given advice and supervision in the 
management and development of their farms by experienced superintendents and that they shall 
be assisted through local Agricultural Financial Institutions or otherwise to finance their operations 
upon similar terms and conditions to Australians receiving such assistance ;
{y) that in any case assisted migrants shall be found suitable employment in Australia at the same rate of 
wage as Australians of similar experience provided that in the case of nominated migrants this condition 
shall be met. by the guarantee of the nominator, and that where an assisted migrant who hat been 
provided with a farm under an agreed undertaking dies or for any reason is dispossessed of his farm 
arrangements will be made to ensure that such farm shall where possible be transferred to another 
suitable assisted migrant from the United Kingdom.
10. If it appears to the Secretary of State that any agreed undertaking under this Agreement has not vithin 
three years of the date of approval of such undertaking resulted directly or indirectly in the satisfactory settlement 
of assisted migrants from the United Kingdom the Secretary of State reserves the right to refuse to accept any new 
and additional liability in respect of the undertaking in question and to withhold his approval to further undertakings 
of the type or in the locality concerned.
11. The total contributions of all descriptions paid by the Secretary of State under this Agreement shall in no 
case exceed the sum of £7,083,000.
12. The Secretary of State and the Commonwealth Government declare their readiness to modify or cancel any 
existing Agreements concerning land settlement made with the State Governments should the respective Governments 
• o desire, so that schemes arranged under those Agreements may become “ agreed undertakings ” under this Agreement.
13. The Commonwealth Government undertake to furnish the Secretary of State or any person duly authorized 
in his behalf with full information—
(a) in regard to the raising and issue to the State Governments of loans under this Agreement and of the
expenditure therefrom and
(b) in regard to assisted migrants settled on farms in such fonu and at. such times as he may reasonably
require and in any case to furnish regular annual returns in regard to the general progress made under 
each agreed undertaking. *
14. The Commonwealth Government undertake to make arrangements to furnish on the request of the Secretary 
of State or any person duly authorized in his behalf such informatiou or explanations, if any, as may be required by 
His Majesty’s Comptroller and Auditor-General for the purpose of his audit of the Imperial accounts.
15. The Secretary of State and the Commonwealth Government shall each bear their own expenses of administering 
this Agreement.
Signed for and on behalf of the Secretary of State for the Colonies.
W. ORMSBY GORE.
IFi'f/tess—E. E. V. Ge.vt.
Signed for and on behalf of the Government of the Commonwealth of Australia.
FFdmws—0. C. W. F uhrman.
JOSEPH COOK.
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Amendments to the £34 Million Agreement:
As a result of negotiations originated by the Chairman of the 
Development and Migration Commission while attending the Imperial 
Conference at London in 1926, certain amendments to the £34,000,000 
Agreement were agreed to between the governments concerned.
The amendments provided -
(a) That for every principal sum of £750,000 expended in
Australia on agreed undertakings, the British Government 
would contribute £150,000. Under the terms of the 
original Agreement, the British Government's contribution, 
representing its share of the interest concession allowed 
to the States, was £130,000 for every principal sum of 
£750,000 expended. An additional contribution of £20,000 
for every £750,000 expended was agreed to in consideration 
of the cancellation of the contingent liability provided 
for in Clause 6, in respect of a contribution towards 
losses on stock and equipment advanced to migrant settlers 
by the State Governments. The Commonwealth agreed to pay 
the whole of this added contribution to the States in 
proportion to the number of migrant farms established by 
them pursuant to farm settlement schemes under the 
Agreement.
(b) That the amount of loan money to be provided for the creation
of a farm, under schemes approved subsequent to 1st January, 
1927, be increased from £1,000 as originally provided for, 
to £1,500.
(c) That under Clause 6(b), the average number of souls comprising
an 'Assisted Migrant Family' would be reduced from five to 
four.
(d) That provision be made to enable the Commonwealth Government
to perform the functions falling to a State under the 
Agreement in respect of settlement in territories under the 
administration of the Commonwealth, e.g., the Territory for 
the Seat of Government, and North and Central Australia.
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C h a p t e r  6
POLICY : RESTRAINTS AND WEAKNESSES IN 
AUSTRALIA'S STRATEGY
I n t r o d u c t i o n
T h i s  c h a p t e r  i s  c o n c e r n e d  w i t h  t h e  n e g a t i v e  i n f l u e n c e s  on 
A u s t r a l i a ' s  i m m i g r a t i o n  programme.  I t  i s  d i v i d e d  i n t o  two m a j o r  
p a r t s ,  t h e  f i r s t  d e a l i n g  w i t h  t h e  r e s t r a i n t s  on A u s t r a l i a ' s  
e n t h u s i a s m  f o r  UK i m m i g r a n t s ,  t h e  s econd  w i t h  w e a k n e s se s  i n  h e r  
o v e r a l l  s t r a t e g y  o f  p e o p l i n g  A u s t r a l i a .
The f i r s t  p a r t  b e g i n s  where  t h e  p r e c e d i n g  c h a p t e r  l e f t  o f f .
The d i s c u s s i o n  t u r n s  now from t h e  i n c e n t i v e s  t o  p o p u l a t e  A u s t r a l i a  
more q u i c k l y ,  t o  some o f  t h e  f a c t o r s  which  may have  damped 
t h i s  e n t h u s i a s m .  I n  t h i s  r e g a r d  f o u r  main a r e a s  a r e  e x p l o r e d :  
t h e  b u d g e t  c o n s t r a i n t  on d i r e c t  o u t l a y s  on i m m i g r a t i o n ;  t h e  
r e s t r a i n t  imposed by r e l a t i v e  l a b o u r  m ark e t  s l a c k n e s s ;  c o n c e r n  w i t h  
o v e r s e a s  m a r k e t s  f o r  o u t p u t  p r o d u c e d  a t  t h e  hands  o f  g r e a t e r  n u m b e r s ;  
and t h e  c o s t s  o f  p r o v i d i n g  h o u s i n g  and a d d i t i o n s  t o  s o c i a l  
i n f r a s t r u c t u r e  a s s o c i a t e d  w i t h  t h e  a b s o r p t i o n  o f  i n c r e a s i n g  n u m ber s .
I n  e x p l o r i n g  t h e  c o s t s  o f  t h e  i m m i g r a t i o n  programme,  i t  i s  
n e c e s s a r y  to  d i v o r c e  o u r s e l v e s  f rom modem day t h o u g h t  and c o n c e p t s .  
Fo r  i n  s t e p p i n g  back  i n  t i m e ,  t h e  r e l e v a n t  q u e s t i o n  i s  what  
c o n t e m p o r a r i e s  o f  t h o s e  t i m e s  c o n c e i v e d  as  c o s t s ,  and n o t  what  
modem day e c o n o m i s t s  m ig h t  c a t e g o r i s e  as  t h e  c o n s t r a i n t s  on and 
c o s t s  o f  a b s o r b i n g  a l a r g e r  p o p u l a t i o n .  I n  t h i s  r e g a r d  i t  i s  a r g u e d  
t h a t  t h e  p r o v i s i o n  o f  h o u s i n g  and  i n f r a s t r u c t u r e  were  n o t  g e n e r a l l y  
p e r c e i v e d  by p o l i c y  makers  o f  t h e  day as  c o s t s  t o  be c h a r g e d  a g a i n s t  
i m m i g r a t i o n .  R a t h e r ,  t h e y  were  s e e n  i n  t h e  g e n re  o f  d e v e l o p m e n t ,  
wh ich a t  l e a s t  p r i o r  t o  t h e  c l o s e  o f  t h e  t w e n t i e s ,  was n e i t h e r  
c a r e f u l l y  c o s t e d  n o r  c o n s t r u e d  as  an e x p l i c i t  e x p e n se  i n  a b s o r b i n g  
more p e o p l e .
I m m i g r a t i o n  and d e v e lo p m e n t  p o l i c y ,  w i t h  i t s  s t r o n g  e m p h a s i s  on 
p r o p p i n g  up t h e  economic  l i v e s  o f  i n c r e a s i n g  num ber s ,  ha d  many 
i n h e r e n t  w e a k n e s s e s ,  and i n  t h e  s e cond  s e c t i o n  o f  t h e  c h a p t e r ,  t h e s e  
l o o s e  e n d s  to  p o l i c y  a r e  e l a b o r a t e d .  The a rgument  p r o f f e r e d  i s  t h a t  
m i g r a t i o n - d e v e l o p m e n t  p o l i c y  c o n t a i n e d  th e  s e e d s  o f  i t s  own 
d e s t r u c t i o n ,  f o r  i t  became t o o  d i v o r c e d  from t h e  m a r k e t  p l a c e .
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By t h e  end  o f  t h e  t w e n t i e s ,  h o w e v e r ,  p o l i c y  makers  and t h e i r  economic  
a d v i s o r s  w e re  becoming  i n c r e a s i n g l y  u n e a sy  w i t h  t h e  c o u r s e  e v e n t s . 
C o n c o m i t a n t  w i t h  t h i s  r e a p p r a i s a l ,  and a g a i n s t  t h e  b a c k g ro u n d  of  
i n c r e a s i n g  employment  and f i n a n c i a l  d i f f i c u l t i e s ,  came a 
s e c u l a r  s h i f t  i n  e n t h u s i a s m  f o r  p e o p l i n g  A u s t r a l i a .
R e s t r a i n t s  on A u s t r a l i a ' s  
e n t h u s i a s m  f o r  m i g r a n t s
a)  B u d g e t a r y  l i m i t a t i o n s
T h r o u g h o u t  t h e  p e r i o d  t h e r e  was c o n s i d e r a b l e  d i s c u s s i o n  on 
p r o p e r  b u d g e t a r y  management  -  one commonly e s p o u s e d  p r i n c i p l e  was 
t h a t  r e p r o d u c t i v e  works  s h o u l d  be  f i n a n c e d  from t h e  Loan Fund.  Fo r  
i n s t a n c e ,  t h e  Commonwealth T r e a s u r e r ,  E a r l  P a g e ,  s u p p o r t e d  t h i s  
p r a c t i c e
' t h e  Commonwealth h a s ,  s i n c e  t h e  w a r ,  p r a c t i c a l l y  l i m i t e d  
i t s  l o a n  e x p e n d i t u r e  t o  d e v e l o p m e n t a l  and r e p r o d u c t i v e  
works  wh ich  p r o v i d e  r e v e n u e  p r o d u c i n g  a s s e t s  t o  o f f s e t  t h e  
new d e b t  c r e a t e d . ' 1
A n o t h e r  axiom had  i n  f a c t  b e e n  o u t l i n e d  i n  t h e  Commonwealth P a r l i a m e n t  
e a r l i e r  by B r u c e ,
'we c a n  c h a r g e  war  e x p e n d i t u r e  and  a l s o  e x p e n d i t u r e  o f  a 
non r e c u r r i n g  n a t u r e  and o f  v e r y  g r e a t  m ag n i tu d e  and by 
means o f  a s i n k i n g  fund  s p r e a d  t h e  repaym en t  o v e r  a 
p e r i o d  o f  y e a r s  t h u s  a v o i d i n g  t h a t  u p s e t  o f  t h e  t a x a t i o n  
scheme which  would  r e s u l t  i f  t h e  whole  amount  had  t o  be 
p a i d  o u t  o f  r e v e n u e s  o f  any one y e a r . ' 2 3
How were  m i g r a t i o n  programmes funded?  As d e s c r i b e d  i n  c h a p t e r  4 ,  
p r i o r  t o  t h e  w a r ,  t h e  s t a t e s  b o r e  e s s e n t i a l l y  a l l  (95 p e r  c e n t )  o f  t h e  
d i r e c t  c o s t s  o f  i m m i g r a t i o n .  Under  t h e  new i n s t i t u t i o n a l  
a r r a n g e m e n t s  o f  t h e  J o i n t  Scheme,  t h i s  p o s i t i o n  was r o u g h l y  r e v e r s e d ;  
i n  t h e  t w e n t i e s  t h e  Commonwealth met  80 p e r  c e n t  o f  t h e  c o s t s  o f  
p a s s a g e  a s s i s t a n c e ,  a d v e r t i s i n g  and a d m i n i s t r a t i o n .  Commonwealth 
e x p e n d i t u r e  on a s s i s t e d  p a s s a g e s  was from l o a n s  , b u t  a l l  o t h e r  
e x p e n s e s  -  a d m i n i s t r a t i o n ,  a d v e r t i s i n g ,  r e c e p t i o n  e t  a l , were  fun d ed
1 Commonwealth P a r l i a m e n t a r y  D e b a t e s , 1926, p . 3 9 3 8 .
2 Commonwealth P a r l i a m e n t a r y  D e b a t e s , 1921,  p . 13140.
3 T h i s  was d e s p i t e  i t  b e i n g  t h e  c a se  t h a t  t h e s e  o u t l a y s  were  n e i t h e r  
o f  v e r y  g r e a t  m a g n i tu d e  n o r  non r e c u r r i n g  i n  n a t u r e .  Bruce 
a d m i t t e d  t h a t  t h i s  a r r a n g e m e n t  t r o u b l e d  h im ,  b u t  t h e  p r a c t i c e  was 
c o n t i n u e d  u n t i l  FY 1931.
- 307-
out of Consolidated Revenue.1 In the case of three states, NSW, 
Victoria and SA, the custom was to fund all projects associated with 
immigration out of Revenue. Queensland and WA drew on both Revenue 
and Loan sources in financing immigration , though Queensland ceased 
loan funding operations from 1906, after which revenue and trust funds 
were relied upon.
Do these financial practices suggest that immigration 
expenditures were effectively restricted to funds available from 
the customary source(s)? For instance, was the finance constraint 
on NSW and Victoria's immigration expenditures Consolidated Revenue, 
since neither state financed immigration from loan raisings? My 
view is that all sources of finance must be considered regardless of 
whether or not they were directly drawn on. For there were always 
a very large number of projects in the grey or indeterminate area 
between the definite candidates for loan versus revenue funding.
1 It might be enquired whether the government printing press was
not a third potential source of Commonwealth funds. Prior to 1910, 
note issue was the business of the private trading banks. One 
state, Queensland, also issued notes. Under Fisher's Labor 
Ministry, by the Australian Notes Act of 1910, the Treasury was 
empowered to issue notes subject to a gold backing ratio of 25 ?0 
And in the same year, a tax imposed on non Treasury notes in 
circulation as well as on new issues of non Treasury notes, 
pushed all competitors out of the notes market. Ten years later 
the Bank Act of 1920 transferred control of the note issue from the 
Treasury to the Commonwealth Bank - though the 25/^backing ratio 
was retained. However, in the years before the depression there 
is no indication that the government saw the note issue as a 
device for expanding its budgetary capabilities. (Other than by 
interest earned on securities acquired from trading banks in 
exchange for new notes.) In general, note issues were designed 
to meet the demands of current business, and if there was an 
emphasis, then it was on the side of caution or mild deflation.
See L.F. Giblin, The Growth of a Central Bank, Melbourne, 1951.
See in particular p.12, 49. Fisher's quantity theory of money - 
and Cassel's purchasing power parity theory of exchange rates 
were in vogue with economists; the Note Issue Board's applications 
of these theories in the context of their haunting fears of 
inflation produced conservatism. The public was not theory 
conscious, but the printing press nonetheless spelt inflation, 
and Treasury note issues soon acquired the title 'Fisher's flimsies' 
(after the Australian Prime Minister, not the Yale economist).
It was not until 1931 that a Federal Treasurer, Theodore, proposed 
to print money to extend the Commonwealth's budget, and his bill 
was defeated in the senate.
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For instance, where reproductive projects were regarded as candidates 
for loan funds, the quarrels over what projects were reproductive 
were seldom settled. One group of discussants could see no further 
than computed revenue, the other more visionary discussants wanted 
to include imputed revenue. Projects were often shuffled into one 
set of estimates rather than the other simply on the basis of 
prospective funds available. For example, in 1904, when rabbits 
were reputedly massing on the outskirts of Perth, a sum of £167,900 
appeared on the loan estimates for rabbit proof fencing.1 In the 
course of the Loan Bill’s second reading, Rason strongly argued that
'the presence of this item on this Loan Bill is a scandal ... 
it cannot by any stretch of imagination be called a 
reproductive work, and although ... the Premier says that 
it will be impossible for him to make provision for this 
work out of revenue, and that he was forced to provide 
for it out of loan, it would have been far better ... if 
he had attempted to point out items upon these Revenue 
Estimates that could have been transferred to Loan, 
rather than this. A mere child, a mere schoolboy could 
take these Revenue Estimates and point out items that 
could with greater justification find a place in the 
Loan Estimates tnan this item.'2
There was in short no quarrel over the general principle of swapping 
items between Revenue and Loan Estimates. Therefore even if 
immigration was not an item frequently switched from one set of 
estimates to another, funds available for UK migration via this 
transfer system of funding projects, depended on all sources of 
funds.
The main sources of Consolidated Revenue were customs and 
excise duties, and from the war years, income tax (Table 42). In 
the twenties both Commonwealth and state governments levied income 
taxes. Customs and excise duties were the sole business of the 
Commonwealth. But under the Braddon Clause, 1901-10, the 
Commonwealth refunded to the states three quarters of net customs 
and excise collected in each state.3 On July 1, 1910, the formula
1 In the same year £6,296 was spent on immigration from revenue.
2 Rason, Western Australian Parliamentary Debates, 1901, p.2262.
See R.L. Matthews and W.R.C. Jay, Federal Finance, Nelson, 1972, 
p.67. In fact it refunded slightly more than three quarters of 
customs and excise.
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for these states1 23 grants was amended to £1.25 per head, which 
generally decreased total Commonwealth grants to the states; WA and 
Tasmania received some special grants.1 In addition to these basic 
income sensitive determinants of governments’ spending capabilities, 
the budget constraint on their direct outlays on encouraging 
immigration was eased (or tightened) in accord with the availability 
of Loan Funds - fattened on capital imports after 1911 - and eased 
(or tightened) by outlays on 'other' projects which competed with 
immigration for funds. The constraint was also eased in the 
twenties by the Imperial government's sharing of the direct costs.
1 At the 1909 conference between Commonwealth and state premiers, 
attention had been given to the financially weaker states, WA and 
Tasmania. WA had received a bigger share of grants under the 
Braddon clause, in proportion to population, than any other state. 
Accordingly, Deakin agreed that in view of the large contribution 
to the customs revenue per capita made by that state, the 
Commonwealth would provide special annual payments for twenty five 
years, albeit at a diminishing rate. The arrangements for WA had 
been embodied in the Surplus Revenue Act 1910, except that the 
period for phasing out the special payments was altered. The 
annual reductions continued until 1924/25. A special grant was 
made in the following year, and in 1926 the Western Australian 
Grant Act was passed providing for disability grants to that state 
under Section 96 of the Constitution, analogous to those given in 
Tasmania since 1912-13. Tasmania had fared badly under the Braddon 
clause, receiving a lower per capita grant from its share of 
customs and excise revenue than other states. It was finding it 
difficult to discharge its functions with the revenue available, and 
a Royal Commission in 1911 reported that the financial difficulties 
were due in some measure to disabilities arising from the federal 
tariff and taxation system. It recommended a special grant.
See Matthews and Jay, ibid.
2 For an account of the institutional arrangements associated with 
overseas borrowing, see R.S. Gilbert 'London Financial Intermediaries 
and Australian Overseas Borrowing, 1900-29' in Australian Economic 
History Review, March 1971, pp. 39-47, and his The Australian Loan 
Council, Canberra 1973. The form and style of the Commonwealth 
government's intervention in the capital market was quite similar 
to its intervention in matters concerning migration. In both cases 
it sought to bring the states together, and to provide greater order 
and a national perspective. The most important institution was the 
Australian Loan Council. The Council's primary function was to 
regulate and coordinate the borrowing of all seven governments at 
home and abroad. According to Gilbert, in the 1920s the Council was 
at least partly successful in reducing the competitive scramble for 
Australian sources of funds. But on overseas markets its effect 
was less significant because an orderly approach already existed in 
the relationship between the governments and the London financial 
intermediaries.
3 Since migration was complementary to many other public developmental 
projects, the distinction between migrant and 'other' projects is 
somewhat artificial.
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The relative importance of the various determinants of the 
constraint and in turn, the significance of the budget constraint 
for immigration, is extremely difficult to assess. From Table 43, 
direct outlays on passages, advertising and administration were 
small in relation to total budgets - typically absorbing about one 
half of one per cent of total funds. But this does not indicate 
whether the Treasury guillotine affected these direct immigration 
outlays proportionately less than the more major components of the 
budgets. This issue is explored further in Part II of the thesis.
b) Restraint imposed by the state
of the labour market
Certainly prima facie, a less ambiguous restraint on government 
demand for UK immigrants was the contemporaneous state of the 
labour market and the wish to maintain the standard of living. 
Governments were kept on their toes by lobbyists from union and 
employer pressure groups who in their own interests tried, and in 
part succeeded, in modifying the immigration programme. Governments 
were concerned with unemployment - their development strategy as I 
have argued was basically aimed at creating new industries and job 
opportunities - but in the very short run it was often extremely 
difficult to implement works programmes because of lack of finance, 
and in these circumstances the brake was applied to immigration.
At the other extreme, tight labour market conditions seem to have 
hastened the efforts of governments to populate Australia. Below 
these arguments are elaborated.
As explained in Chapter 2, minimum money wages, and in the 
twenties, minimum real wages, were protected by an elaborate system 
of state and Commonwealth arbitration awards. Nevertheless large 
scale immigration of the wrong sort, some felt, could threaten 
minimum wages. This feeling was expectedly voiced by the labour 
movement - the capitalists it was said ’wanted six men competing for 
one job to drive down wages'.1 However despite such general comments, 
the fear was mostly reserved for a particular group - Southern
l West, Commonwealth Parliamentary Debates, 1912, p.1487.
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Table 43: Comparative Expenditures 
(£000)
CONSOLIDATED REVENUE LOAN FUND
States Commonwealth States C ommonwe a11h
Debt management 10,869
1911/12
Railways and trams 13,665 - 10,232
Harbours, roads, bridges 
Water and sewerage Jl,073
1,000
1,960
Telegraph, phone and post - 4,330 -
Defence - 2,128 -
Schools 3,030 - -
Health 838 - -
Immigration 341 20 96
War services - - -
Total 40,858 14,724 16,325
Immigration as per cent
of total .8 .1 .6
Debt management 28,191 n. a.
1925/26
Railways and trams 39,176 - 14,092 1,196
Harbours, roads, bridges 1,176 - 3,903 67
Water and sewerage 829 - 5,084 -
Telegraph, phone and post - 10,651 - 5,538
Defence - 4,005 - 271
Schools 8,906 - - -
Health 3,426 176 - -
Immigration 56 93 22 262
War services - 30,171 - —
Total 103,594 75,109 33,258 7,778
Immigration as per cent
of total .05 .1 .07 .3
Source: Appendix 4*A.l and Commonwealth Finance Bulletins.
Note: The immigration expenditure from state Consolidated Revenue for
1911/12 is inclusive of £70,000 from the Queensland Trust Fund. 
See Appendix 4.A.1, Tables 13 and 14 and the accompanying text. 
Removing this amount lowers the per cent spent on immigration 
to .66 of one per cent.
I
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Europeans. It was felt that these immigrants were accustomed to 
much lower standards of living and would be prepared to accept 
employment below the award rates.1 2 Effective steps were taken to 
restrict their entry.
Although Englishmen might not attempt to undercut the ruling
rates of remuneration received by Australians, they would increase
competition for jobs at those rates. Immigration, for instance,
said one Labor parliamentarian, King O’Malley, would result in
working men fighting for jobs like dogs for a bone . Such
comments were always met with counter thrusts, 'Labor would like
to see competition for everything except labour’.3 On the issue of
immigration then, Labour and Capital might appear to form two
fairly cohesive and opposing pressure groups. Round Table Studies
in 1914 reported simply that
For the political student it is sufficient to note that 
capital, as a rule, favours, and labour discourages 
effective measures of immigration, and that in doing so 
each is thinking of its own peculiar interests rather 
than of the interest of the nation at large.4
To what extent was this the general rule, how did Capital and 
Labour attempt to pressure governments and how, in turn, did 
governments respond?
The attitude of the Melbourne Trades Hall Executive could not 
have been more emphatic ’...the business of Capital' the Executive 
said in 1908, 'is to exploit Labor, the business of Labor is to kill 
the exploitation and capture Capital...’5 6 Nonetheless during 1912, 
the Executive met with the (conservative) premier and the Chamber 
of Manufacturers and subsequently gave its stamp of approval to the 
importation of artisans and other workers.b In NSW, McGowan who 
in 1909 had been critical of immigration, could in 1912 as Labor
1 See for instance, Queensland Worker, January 1, 1925; March 19 and 
25, 1925; April 2, 16, 23, 30, 1925.
2 Commonwealth Parliamentary Debates, 1907-08, pp.8972-73.
3 Ryie, ibid., 1912, p.1487.
4 Round Table Studies, First Series, 1914, ’The Australian People’, 
~ p . 178.
5 ’Melbourne Trades Hall Council, Executive Committee Meetings’,
ANU Archives, M 14 R3.
6 Victorian Parliamentary Debates, 1921, p.1021.
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P r e m i e r  f i n d  t h e  money t o  s t e p  up t h e  i m m i g r a t i o n  programme w i t h  t h e  
b l e s s i n g  and c o o p e r a t i o n  o f  t h e  Sydney T r a d e s  H a l l  C o u n c i l  a l o n g s i d e  
t h e  Chamber o f  M a n u f a c t u r e r s .  I n  l e s s  t h a n  12 m o n th s ,  a s  t h e  m a r k e t  
s l a c k e n e d ,  b o t h  T r a d e s  C o u n c i l s  were h o l d i n g  p r o t e s t  m e e t i n g s  and 
t h e  Melbourne  c o u n c i l  t e l e g ra m m in g  t h e  main l a b o u r  c e n t r e s  o f  G r e a t  
B r i t a i n  ' . . . t e l l i n g  o f  t h e  t r u e  s t o r y  o f  t h e  l a b o u r  m a r k e t  h e r e ' . 1 2
And i n  t h e  t w e n t i e s ,  a l t h o u g h  t h e  l a b o u r  movement n e v e r  q u i t e  
a c c e p t e d  i m m i g r a t i o n  as  i t  had i n  1911-12 ,  t h e  i n t e n s i t y  o f  i t s  
d i s a p p r o v a l  v a r i e d ,  a p p r o x i m a t e l y  i n  a c c o r d  w i t h  t h e  d e g r e e  o f  
s l a c k n e s s  i n  t h e  l a b o u r  m a r k e t .  L i k e w i s e ,  t h e  c a l l s  o f  t h e  
Chamber o f  M a n u f a c t u r e r s  and s i m i l a r  g roups  t e n d e d  to  be l o u d e s t  
t h e  t i g h t e r  t h e  m a r k e t  , so  t h a t  g e n e r a l l y  t h e  p e a k s  i n  e m p lo y e r  
p r e s s u r e  t o  i m p o r t  l a b o u r  c o i n c i d e d  w i t h  r e d u c t i o n s  i n  t h e  h o s t i l i t y  
o f  o r g a n i s e d  l a b o u r  tow a rds  i m m i g r a t i o n .
The M in u te s  o f  t h e  E x e c u t i v e  C o u n c i l  o f  t h e  Melbourne  T r a d e s  
H a l l  p r o v i d e  a  v a l u a b l e  i n s i g h t  i n t o  how t h e  l a b o u r  movement 
i t s e l f  became aware o f  unemployment  and how p r e s s u r e  f rom w i t h i n  t h e  
movement was c h a n n e l l e d  i n t o  p e r s u a s i v e  group a c t i o n  on e x t e r n a l  
a u t h o r i t i e s .  The Commonwealth Census t a k e n  i n  A p r i l  1911 r e p o r t e d  
4 . 3  p e r  c e n t  o f  t h e  w o r k f o r c e  u n e m p l o y e d . 3 Even a l l o w i n g  f o r  e r r o r s  
i n  d a t a 4 , unemployment  a t  t h i s  t im e  was a t  a r e c o r d  low.  I t  was 
most  p r e v a l e n t  among t h e  u n s k i l l e d  o r  l e s s  s k i l l e d ,  b u t  even  f o r  
t h e s e  g ro u p s  i t  was l i g h t .  T h i s  c o n d i t i o n  p ro d u c e d  a Royal  
Commission i n t o  l a b o u r  s h o r t a g e s  and as  m e n t io n e d ,  a g re e m e n t  b e tw e en  
C a p i t a l  and L a b o u r  on t h e  i s s u e  o f  s u b s i d i s e d  i m m i g r a t i o n .  Not  
lo n g  a f t e r ,  t h e  m a r k e t  began  t o  w e a k e n . 5 On May 2 t h e  S t a n d i n g
1 'M i n u t e s  o f  t h e  E x e c u t i v e  C o u n c i l ,  Melbourne  T r a d e s  H a l l ' ,
June  2 6 ,  1913,  ANU A r c h i v e s , M14.
2 See f o r  example  comments on unemployment  and on i m m i g r a t i o n  i n  
M inu te s  o f  E x e c u t i v e  C o u n c i l  (Melbourne)  Em ployers  F e d e r a t i o n '  , 
A p r i l  10,  1911; May 8,  1911; June  16, 1913;  J u l y  14,  1913;
March 21 ,  1921; August  1,  1921;  ANU A r c h i v e s .
3 F o r  d i s c u s s i o n  and c r i t i q u e  o f  unemployment s t a t i s t i c s  d u r i n g  t h e  
p e r i o d  t h e  r e a d e r  i s  r e f e r r e d  back  t o  C h a p t e r  2 .
4 I b i d .
5 I b i d .
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Orders were suspended to allow a deputation from the unemployed to
be heard.1 As a result of the hearing it was moved that
...the Council arrange for a deputation to the Premier to 
point out the number of unemployed in Melbourne now 
(carried). It was agreed that the deputation should 
consist of the Executive and as many members of the 
Council that could attend.
And it was moved ...that the union secretaries be 
circularised and asked to supply the Council with the 
number of unemployed members they have Xcarried).2
Similar events occurred in Sydney at this time, the Bulletin
reporting in June,
That ancient but of late years unfamiliar ghost, the 
deputation of unemployed has resumed business at the 
old address, which is the state Premier’s doormat.3 *
In Melbourne as the number of unemployed continued to rise late into
1912, so did the deputations. By the beginning of the new year moves
were afoot to arrange mass meetings of the unemployed at the Town
Hall, and unemployment was now specifically linked with UK
immigration.1* Telegrams were sent to the main labour centres
advising of the state of the market, and the premier asked to cut
immigration at the source by reducing requisitions and nominations.
At the same time in parliament, Labor members voiced these
sentiments loudly.
Not as much is known of the methods and strategies of lobbying 
used by the employers.5 But it seems most likely that it was through 
sympathisers in parliament rather than frequent deputations. The 
link with sympathisers was at times most direct, the Fawkner seat, 
for instance, being held by the ex-President of the (Melbourne) 
Employers' Federation. At this time, 1911, the Executive Council of 
that Federation resolved that as the
1 Minutes of the Executive Council, Melbourne Trades Hall Council,
2 May, 1912, ANU Archives, M14 Reel 3.
2 Ibid.
3 Bulletin, June 6, 1912.
* 'Meetings of the Executive Council, Melbourne Trades Hall Council', 
February 14, 1913, ANU Archives, op.cit.
5 Accessible archives records are very meagre.
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demand for labour is likely to far exceed all possible 
sources of local supply (the Council) desire to press 
upon the government the necessity of taking immediate 
steps to assist immigration from Great Britain.1 2
Memoranda were sent to governments, local members lobbied, and also
at times deputations were most certainly used to press the demands 
2of businessmen.
Short term imbalances in the labour market were treated 
seriously by governments. We have already seen that the Victorian 
premier consulted in 1911 with representatives from both Labour and 
Capital. By 1913 the selection of artisans had been discontinued 
as 'they are now plentiful', the premier said, 'in most of the 
trades'.3 In NSW the job of requisitioning for immigrants fell to 
that state's Immigration and Tourist (later Labour) Bureau. In its 
report for 1909 it revealed
the tide of immigration is regulated and controlled at the 
source with the express object of ensuring that the new 
comers will not exercise any depressing effect on the 
labour market.4
Control was exercised over the short run movement of both 'selected' 
migrants and 'nominated' families. The WA premier reported to the 
House at the close of 1911,
(we) are taking a little care in regard to the nominations 
we are endorsing. We are preventing grooms and cooks for 
hotels coming out...there are cooks wanting work (here).5
The Victorian premier was most explicit about the principle involved.
The Intelligence Bureau had as one of its functions the processing of
nominations. Premier Watt in his budget of 1911 explained that,
1 'Minutes of the Executive Council, Employers Federation', May 8, 
1911, ANU Archives.
2 See C.R. Hall, The Manufacturers: Australian Manufacturing 
Achievements to 1960, Melbourne, 1971, p.349. The NSW Chamber of 
Manufacturers lobbied the Federal Government to relieve Britain of 
its excess industrial workers and not to try to settle farmers but 
rather industrial workers in Australia.
3 Watt, Victorian Parliamentary Debates, 1913, p.898.
4 'Immigration and Tourist Report' NSW Parliamentary Papers, 1909, 
p .541.
5 Scaddan, Western Australia Parliamentary Debates, 1911, p.1413.
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Under the nominated passages system now in vogue the 
officers of this branch are required to use discrimination 
and judgment in the selection of suitable persons during 
the year, without disturbing the labour market.1
The number of nominated arrivals was clearly not determined simply
by the stroke of the nominator’s pen. The same held in the twenties.
Though the Commonwealth by then recruited and shipped immigrants, the
states would not accept more nominations of classes of labour
(family heads) than they thought could be absorbed in the short run.2
Nor was it unknown to attempt to discourage at times unassisted
immigrants. 3
1 Watt, Victorian Parliamentary Debates, 1910, p.1685.
2 Department of the Interior. Correspondence file, annual single 
number series: 'File No.l. State Requsitions. NSW’, 1929-30. 
Commonwealth Archives Office: CRS A1, item 32/7159; Prime Minister’s 
Department, Correspondence file, multi-number series (second system): 
'immigration encouragement. Effect of Industrial conditions upon 
Migration', 1928. Ibid., CRS A458, item T154/19; Prime Minister's 
Department, Correspondence file, multi-number series (Third system): 
'immigration Encouragement, Passage Money Loans-Policy' , 1920-27, 
ibid., CRS A461, item A 349/1/4; Prime Minister's Department, 
Correspondence file, multi-number series (Second system):
'immigration Encouragement. Policies. Statements for and against', 
1922-28. Ibid., CRS A458, item F154/17.
It is also of interest that Hughes sent a cable to Senator Millen 
in London on January 4, 1921 adding a note of caution to his 
negotiations
...employment conditions in states at moment must be taken into 
consideration. NSW, Queensland have considerable numbers 
unemployed and in other states exception WA immediate outlook is 
not particularly bright. With harvest season closing and banks 
nervous and cautious about overdrafts and metal position we may 
have few months relative depression with increased unemployment.
It would be fatal to whole scheme if we brought people here and 
failed immediately employ them. Confident however that conditions 
will adjust themselves later in year.
Prime Minister's Department, Correspondence file, multi-number series 
(Third system): 'immigration Encouragement. Main Policy file, 
1919-24', ibid., CRS A458, item G154/7 Pt 1.
3 Gullet cabled Hunter in May 1921, for instance,
Unemployment acute NSW with considerable distress Same time 
considerable numbers unassisted third class passengers arriving 
Suggest without making public announcement you take any steps 
possible temporarily discourage these bookings.
Prime Minister's Department, Correspondence file, multi-number 
series, (Third system): 'immigration Encouragement, Passage Money 
Loans-Policy', 1920-27, Commonwealth Archives Office, CRS A461, 
item A349/1/4.
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If governments, as I have argued, were so concerned with short 
run imbalance in the labour market, why did they not mop up this 
excess supply instead of adjusting, at short notice, their immigration 
intakes? Unions too were already pressing for short term stabilisation 
policies.1 The answer is that governments indeed attempted to provide 
work at short notice by bringing forward their public works to 
alleviate the acuteness of unemployment. For instance in 1927 
Hogan, Victoria's premier, wrote to the secretary of the Trades Hall 
Council
in order to provide additional employment I have made 
arrangements with the Country Roads Board for the immediate 
construction of the Williamstown Short Road....I also intend 
to introduce a Bill...providing for the construction of a new 
road from Dudley Street West Melbourne to Footscray. This is 
a big job which will provide a considerable amount of 
employment (and) will be commenced before Christmas.2
However more typically there were limits to the manoeuvrability of
governments in the very short run.3 They were willing to reorganise
and bring forward public works, but the finance could not always be
1 For instance, the Melbourne Trades Hall asked
In addition to taking measures for the stabilising of trade in 
general, the state and municipal authorities should supplement 
these efforts by so organising the work of the different public 
services with a view to minimising the acuteness of the 
industrial slumps by coordinating the work of the various 
departments and having some reserved for periods and places 
when and where the unemployed problem is most acute.
Minutes of the Executive Council, Melbourne Trades Hall, January 15, 
1925, ANU Archives, M14 Reel 4; also see for similar sentiments and 
deputations ibid., March 30, 1922, July 27, 1922, August 12, 1922, 
September 7, 1922. During August 1922 the Federal Government was 
asked to bring forward works on steamers, 'for the purposes of 
relieving unemployment'.
2 Ibid., November 11, 1927. Melbourne's Shrine of Remembrance was 
another project brought forward. Again to the THC secretary 
Hogan wrote,
..work on the Shrine of Remembrance is to commence immediately.
The expenditure will be £ 180,000 and 300 men will be employed. 
Ibid., June 7, 1928.
3 Premier's Department, Correspondence files, Victoria: State 
Archives Office, items P23/2119-2612. In response to the Premier's 
request that municipal councils indicate projects that could be 
brought forward - and labourers employed - the councils showed a 
willingness to cooperate i_f funds were provided.
WHEN THE BOTTLE COMES HOME EMPTY.
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ins tantly found. For although they were willing to run deficits1 , 
for the sake of medium-long term ’development’, i.e. employment 
creation, these ventures were financed largely by oversea capital 
imports and the negotiations took some time.2 In this situation 
the instantaneous response was to cut back on immigration. This 
pattern is well illustrated in the text of a deputation from the 
NSW Labor Council who waited upon the state (Labor) government in 
1921:
Mr Hutchison (Labor Council)...What the Council wants to know 
is...the actual intentions of the government as far as 
unemployment is concerned. Are they in a position to find the 
money. Will they tell us...is it necessary to go back to the 
people and tell, them that the government cannot find the 
money. WHAT IS PREVENTING THE GOVERNMENT FROM FINDING THE 
MONEY.
Mr Cann (Minister for Labour) - BECAUSE IT CANNOT BE OBTAINED. 
I have had the matter before Cabinet on two different 
occasions...
Mr Vernon (Labor Council) - ...from the Old Country they are 
coming to land on our shores, thousands of men. Thousands 
of men are coming and you have already thousands of men 
waiting for work.
Minister Cann (Minister for Labour) - I have sent three cables 
on that matter to London. I can show you copies of such 
cables.3 (emphasis in the original)
c) Restraint imposed by 
overseas markets
Discussion of the restraints on Australia’s demand for 
immigrants would be incomplete without exploring the question of 
overseas markets. The terms of trade swung against Australia in 
the closing years of the twenties. But long before this, a cloud of
1 Defined more broadly than the end of year balance of the Consolidated 
Revenue Fund, i.e. deficits here refer to the excess over revenue
of total public spending, including spending out of Loan Funds.
Note that in treasurers' statements during this period, deficits,in 
the narrow bookkeeping tradition, were defined only in terms of 
expenses out of the Consolidated Revenue Fund.
2 See for discussion of the capital market at this time, Gilbert, 
’London Financial Intermediaries and Australian Overseas Borrowing’, 
op.cit. Short term Treasury Bill finance was not used much before 
the 1930s, see H.W. Arndt, The Australian Trading Banks, Melbourne 
1957, pp.77-81; also see F.A. Bland, Budget Control (fourth edition), 
Sydney 1947, pp.130-55. Bland gives a short history of borrowing 
instruments, the main one after Federation being Inscribed Stock. 
Overdrafts with London banks did provide some short term flexibility, 
but there were ceilings to these, set by the prospects of raising 
longer term loans.
3 ’NSW Labor Council, Executive’, ]] January ]92] , ANU Archives , M]7 
Reel ].
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pessimism descended upon policy makers. Against the background of 
agricultural protection in post war Europe and an anticipated 
expansion of output from soldier settlement, Bruce linked Australia's 
ability to absorb rural immigrants to the growth of her markets. At 
the 1923 Imperial Economic Conference he made the point: men might 
come and capital might flow but only if markets existed. Of 
particular concern was the market for the labour intensive irrigated 
fruits.1 The Resident Commissioner of the Murrumbidgee Irrigation 
Area reported early in 1923 that the 'biggest problem with the 
whole scheme (is) the marketing of the produce'.2 Earlier, in the 
autumn of 1921 - literally at the very outset of the scheme - the 
Australian Dried Fruit Association was faced with a 'surplus'. It 
pressed Hughes to seek British tariff protection of the Australian 
fruit industry.3 At the same time the Returned Sailors and Soldiers' 
League pressed the same demand.4 Through the twenties Hughes, and 
then Bruce, vigorously sought reciprocal trade preferences from 
Britain. Some measure of protection was granted under the Finance 
Acts, but it was meagre and unsatisfactory from the Australian 
point of view.5
1 Dried fruit, canning fruit and grapes for wine making.
2 Pastoralists Review, March 16, 1923.
3 Drummond, British Economic Policy..., op.cit., p.59.
4 Prime Minister's Department, Correspondence file, multi-number 
series, Second system: 'immigration Encouragement. Policy 
Resolutions', 1922-30. Commonwealth Archives Office: CRS A458, 
item H154/7.
5 During 1925/26, for instance, the concessions granted amounted to:
£ '000
sugar 816
wine 196
currants 14
sultanas 96
lexias 22
canned fruit 4
1,178
Source: 'Commonwealth Budget', Commonwealth Parliamentary Debates, 
1926, p.3947; also see Drummond, British Economic Policy..., 
op.cit., pp.59-70.
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In lieu of greater cooperation and assistance from Britain,
the Commonwealth initiated its own assistance programme. In his
1924/25 Budget, Earle Page announced,
In the opinion of the Government the most urgent problem 
facing Australia today is that of markets to enable our great 
exporting industries to expand. Upon the solution depend 
development, finance, and power to absorb the ever increasing 
population which is vital to our national security and 
prosperity. The Government has declared its intention to 
render a measure of assistance, so that the exporting 
industries effectively may meet competition in the world's 
markets.1 (my emphasis)
The government had over the years 1920-23 established three canned 
fruit pools, paying growers £0.34 million, canners £0.94 million, 
and sustaining a loss of £0.64 million.2 It was now proposed to place 
responsibility for the sale of output on the industry, but also to 
offer export bounties. Growers of dried fruits obtained the 
guarantee of financial advances and wine growers also received an 
export bounty; the sum of £500,000 was set aside to meet these 
needs in the first year. Export bounties also spread to Tasmanian 
hops, (fresh) ohanez grapes, broom millet, oranges and cotton3, 
while freight subsidies were granted to a number of fresh fruits.4 
In these actions there was a certain uneasiness which, short run 
harvest conditions aside, reflected some restraint in the twenties 
on demand for rural immigrants.
d) The cost of housing 
new arrivals
A final restraint on the demand for immigrants - and one stressed 
heavily today by economists - may have been the costs of housing new 
arrivals and the provision of social overhead capital. It has 
recently been argued, for instance, that housing is the biggest 
cost of absorbing immigrants, and in their first few years of
1 Commonwealth Parliamentary Debates, 1924, pp.2729-30.
2 Ibid., p.2731.
3 Commonwealth Budget, 1926-27, Commonwealth Parliamentary Debates, 
1926, pp.3916 and 3947.
4 Commonwealth Budget, 1925-26, Commonwealth Parliamentary Debates, 
1925, p .1398.
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r e s i d e n c y ,  g r e a t l y  e x c e e d s  t h e  m i g r a n t s ’ c o n t r i b u t i o n  t o  t h e  s t r e a m  
o f  o u t p u t . 1 But  i t  i s  c r i t i c a l  t o  d i s t i n g u i s h  be tw een  w ha t  to d ay  
a r e  v iew ed  as  c o s t s  o f  i m m i g r a t i o n ,  and wha t  were p e r c e i v e d  by 
p o l i c y  makers  o f  t h e  t i m e s  t o  be t h e  r e s t r a i n t s  on demand f o r  
i m m i g r a n t s .
The c o s t  o f  p r o v i d i n g  a d d i t i o n a l  s o c i a l  a m e n i t i e s  were  m ino r  
i n  c o m p a r i s o n  w i t h  h o u s i n g .  And i n  t h e  A u s t r a l i a n  c o n t e x t  o f  
de v e lo p m e n t  t h e y  were  n o t  v iew e d  as  c o s t s  i n  t h e  no rm al  s e n s e  o f  
t h e  word .  T h i s  was p a r t l y  due t o  t h e  p r e v a i l i n g  view t h a t  i n  t h e  
p r o v i s i o n  o f  some s e r v i c e s ,  p a r t i c u l a r l y  r a i l w a y s ,  e x c e s s  c a p a c i t y  
e x i s t e d .  But  more g e n e r a l l y ,  i n v e s t m e n t  i n  s o c i a l  o v e r h e a d  c a p i t a l  
m e a n t ,  among o t h e r  t h i n g s ,  more j o b s  f o r  an e x p a n d in g  p o p u l a t i o n ;  
go v e rn m e n ts  were  n o t  o v e r l y  c o n c e r n e d  n o r  c o n s c i o u s  o f  t h e  d i r e c t  
c o s t s  i n v o l v e d .
I n d e e d  t o  a v e r y  l a r g e  e x t e n t  t h i s  a l s o  seems t r u e  o f  
governm en t  a t t i t u d e s  t o  h o u s i n g ;  h o u s i n g  was p a r t  o f  t h e  s t r a t e g y  
o f  d e v e l o p m e n t ,  w i t h  s t r o n g  i m p l i c a t i o n s  f o r  t h e  m a i n t e n a n c e  and 
advancem en t  o f  t h e  A u s t r a l i a n  l i v i n g  s t a n d a r d s .  T h i s  i s  n o t  t o  
s u g g e s t  t h a t  t h e r e  was no o p p o s i t i o n  t o  i m m i g r a t i o n  on t h e  g rounds  
o f  h o u s i n g  s h o r t a g e s .  The re  was .  But  gove rnm en ts  a d o p t e d  t h e  b r o a d  
v i ew  t h a t  h o u s i n g  c o n s t r u c t i o n  would overcome t h e s e  s h o r t a g e s  and 
t h a t  h o u s e  b u i l d i n g ,  by c r e a t i n g  j o b s ,  was an a c t i v i t y  t o  be 
e n c o u r a g e d .
Dur ing  t h e  p r e w a r  m i g r a t i o n  boom and i n  t h e  c o u r s e  o f  t h e  
t w e n t i e s ,  t h e r e  were  numerous  c o m p l a i n t s  a b o u t  t h e  e f f e c t s  o f  
i m m i g r a t i o n  on t h e  h o u s i n g  m a r k e t .  R i s i n g  r e n t s  were d i r e c t l y  l i n k e d  
by d i s c u s s a n t s  t o  i m m i g r a t i o n . 2 The L a b o u r  movement was q u i c k  t o  
p o i n t  o u t  t h a t  i m m ig r a n t s  i n c r e a s e d  ' c o m p e t i t i o n  w i t h  o u r  own 
p e o p l e  i n  l o o k i n g  f o r  h o u s e s ' 3 , and t h a t  i t  would  be f a r  b e t t e r  t o  
spend  t h e  f u n d s  on h o u s e  b u i l d i n g  t o  ' c h e c k  t h e  r a p a c i t y  o f  
l a n d l o r d i s m ' . 4 I n  t h e  t w e n t i e s  s i m i l a r  s e n t i m e n t s  were e x p r e s s e d .
1 E . J .  Mishan  and L. Need leman ' I m m i g r a t i o n :  Some Economic E f f e c t s ' ,  
L lo y d s  Bank R e v ie w , J u l y  1966,  p p . 3 4 -4 1 .
2 V i c t o r i a n  P a r l i a m e n t a r y  D e b a t e s , 1912,  p . 9 1 4 .
3 I b i d .
4 P r e n d e r g a s t :  i b i d . ,  p . 9 2 2 ,  a l s o  s e e  W orke r ,  J a n u a r y  4 ,  1912,  p . 1 2 .
- 323 -
The q u e s t i o n  a s k e d  o f  Hughes d u r i n g  t h e  d e b a t e  on t h e  1922 Loan
B i l l  was s i m p l e :  ’ i f  we p r o p o s e  to  b r i n g  3 0 ,000  p e o p l e  t o  A u s t r a l i a
e a c h  y e a r ,  where  s h a l l  we ho u s e  t h e m ? ’ 1 2 The c o u r s e  and n a t u r e  o f
t h e  h o u s i n g  s h o r t a g e s  i m m e d i a t e l y  b e f o r e  WWI and  i n  t h e  t w e n t i e s
have  p r e v i o u s l y  be e n  e x p l o r e d .  I m m i g r a t i o n  was an i m p o r t a n t  f a c t o r .
However ,  i n  t h e  s h o r t  run  t h e  u s e  o f  t h e  n o m i n a t i o n  s y s t e m ,  which
t y p i c a l l y  m ean t  t h a t  a r r i v a l s  were house d  w i t h  t h e i r  f r i e n d s  and
r e l a t i v e s  , p r a c t i c a l l y  d i s s o l v e d  t h e  s t a t e  o f  a l l  r e s p o n s i b i l i t y
w i t h  r e g a r d  t o  r e c e p t i o n  and i n i t i a l  accommodat ion .  And i n  t h e
l o n g e r  r u n ,  h o u s e  b u i l d i n g  (and  by t h e  t w e n t i e s  h o u s e  o w n e r s h i p ) ,
t o o k  on t h e  c om plex ion  o f  a  g o a l  i n  i t s e l f .  I t  was p e r f e c t l y  i n
a c c o r d  w i t h  g o v e r n m e n t s ’ n o t i o n  o f  d e v e lo p m e n t .  At t h e  o p e n in g  o f
t h e  t w e n t i e s ,  t h e  D epa r tm en t  o f  Works and R a i l w a y s ,  f o r  i n s t a n c e ,
i n  a document  f o r  H ughes ,  s p e l t  o u t  t h e  l i n k  b e tw e e n  h o u s i n g  and
d e v e lo p m e n t  i n  wh ich  t h e  c r e a t i o n  of  new i n d u s t r i e s  and j o b
o p p o r t u n i t i e s  a r o s e  y e t  a g a i n  as  t h e  c e n t r a l  theme:
The r e q u i r e m e n t s  o f  t h e  WTa r  S e r v i c e  Homes, o r  p r i v a t e  
e n t e r p r i s e  e n d e a v o u r i n g  to  overcome t h e  s h o r t a g e  o f  commerc ia l  
b u i l d i n g s  and p r i v a t e  r e s i d e n c e s ,  (and  t h e  demands o f )  F e d e r a l  
and s t a t e  governm en t  d e p a r t m e n t s ,  seem l i k e l y  t o  c r e a t e  a 
s t e a d y  demand f o r  some y e a r s  f o r  b u i l d i n g  t r a d e s  e m p l o y e e s . . . .  
The government  i s  by t h e  t a r i f f  and g i v i n g  o f  o r d e r s  f o r  
s u p p l i e s ,  e n c o u r a g i n g  t h e  d e v e lo p m e n t  o f  i n d u s t r i e s  which  
f u r n i s h  t h e  m a t e r i a l s  f o r  b u i l d i n g  -  such  as  c e m e n t ,  b r i c k s ,  
t i m b e r ,  i r o n w o r k ,  p a i n t s ,  e t c . 3
1 R i l e y ,  Commonwealth P a r l i a m e n t a r y  D e b a t e s , 1922,  p . 1 8 2 4 ;  a l s o  s e e  
A n s t e y , i b i d . ,  p . 1 8 1 8 .
2 P r im e  M i n i s t e r ’ s D e p a r t m e n t ,  C o r r e s p o n d e n c e  f i l e ,  m u l t i  number 
s e r i e s ,  T h i r d  s y s t e m :  ’ i m m i g r a t i o n  E n c o u rag e m en t .  Cor respondence  
w i t h  s t a t e s .  V i c t o r i a ’ , 192 2 -2 7 ,  Commonwealth A r c h i v e s  O f f i c e :
CRS A461, i t e m  J 3 4 9 / 1 / 5 .
3 P r im e  M i n i s t e r ’ s D e p a r t m e n t ,  C o r r e s p o n d e n c e  f i l e ,  m u l t i  number  
s e r i e s ,  ( T h i r d  s y s t e m ) ,  ' i m m i g r a t i o n  E n c o u rag e m en t .  Main P o l i c y  
F i l e ,  1 9 1 9 -1 9 2 4 ’ , Commonwealth A r c h i v e s  O f f i c e : CRS A458, i t e m  
G154/7 P t  I .
The same document  (May 19,  1920) went  on t o  s p e c i f y  ' P u b l i c  Works 
P o l i c y  i n  R e l a t i o n  t o  I m m i g r a t i o n ’ . ’N o t h i n g  t e n d s  to  dampen 
i m m i g r a t i o n ’ , i t  s a i d ,
. . . s o  much as  i m m ig r a n t s  r e t u r n i n g  ( t o  t h e  UK) w i t h  a  s t a t e m e n t  
t h a t  upon a r r i v a l  i n  A u s t r a l i a  t h e y  were  u n a b l e  t o  o b t a i n  
- em p lo y m e n t  and e a r n  a  l i v i n g .  I t ,  t h e r e f o r e ,  seems incumbent  upon 
t h e  Commonwealth and s t a t e  gove rnm e n ts  t o  keep  i n  t o u c h  w i t h  t h e  
l a b o u r  m a r k e t  and t o  be  i n  a p o s i t i o n  when F e d e r a l ,  s t a t e  and 
p r i v a t e  l a b o u r  r e q u i r e m e n t s  f a i l  t o  a b s o rb  t h e  l a b o u r  o f f e r i n g ,  
t o  p u t  i n  hand  r e p r o d u c t i v e  works which  w i l l  c a u s e  t h e  s u r p l u s  o f  
unemployed  l a b o u r  t o  d i s a p p e a r .
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The Commonwealth government itself had built 29 thousand houses by 
1925-261 and announced in the Budget of that year a scheme of cheap 
finance through the Commonwealth Savings Bank which would ’assist 
and supplement the existing activities, both state and private’.2 
Another market, in the interests of job opportunities and the 
standard of living had received its prop.
Inherent weaknesses of policy, and 
the economists' reappraisal
At this juncture the main threads of population and development 
policy might be brought together. Most policy makers of the first 
three decades of the twentieth century had lived through the 
economic turmoil and depression of the 1890s. Most could remember 
when unemployment touched as many as one quarter of the entire 
workforce. The pioneering days of Australian development had ended. 
And now, against the backdrop of the 1890s depression, ’development’ 
acquired not a restricted meaning but a general one. It meant, 
above all, creating employment opportunities by expanding and 
diversifying industry throughout Australia. Jobs were expanded 
in both urban-industrial and rural sectors by a wide range of props; 
in the urban centres the props were principally public works, 
preference to local manufacturers in government contracts and the 
tariff, and in the country, public works and incentives such as 
price support schemes, rural credits and export subsidies. The 
manufacturer received protection, the farmer gained ’compensatory 
relief’ and incentives to diversify. Labour's prospects of 
employment were also thus to be improved. Further, under the 
Harvester Judgement and its offshoots, labour was guaranteed a basic 
wage; the Judgement was a direct response to the plight of less 
skilled labour in the depression and recovery. All these were 
devices to assure employment and maintain high living standards
1 33 thousand by 1929.
2 Commonwealth Budget, 1926-27, Commonwealth Parliamentary Debates, 
1926, p .3943.
BUYING-OFF THE BUMP.
.  . . . c « r  H e a v e n ' s  s a k e  don t tome off!THE CHORUS (to Cohen) :  For Hea e
I linn ill* predeceaaor. T he P rem ier, M r. ftcaddan , explain* tha t if ho had nut accepted 
pnn rho A»cri< n ltnrn l Hank, the dem ands upon w hich were tremendoO*.— D aily  /m /or.
See w h a t  a  d readfu l  b u m p  t h e  ch ild  w o u ld  get if y o u  d id  1 ”
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for increasing numbers. The growth in numbers would generate 
further and continuing expansion - it would ensure the long run 
growth of the workforce, and provide more consumers and taxpayers.
And a White Australia could be defended against invasion from the 
overpopulated East.
For the most part, the discussion to date, has eschewed criticism 
of policy and those who made it. But the story would be incomplete 
without indicating some of the weaknesses and the loose ends to 
the policy outlined. Not to do so would be to commit two crimes - 
first to suggest that policy was based on a set of coherent and 
sound premises, second, to imply that everyone at the time thought 
so. The basic problem with policy was that in order to boost 
employment opportunities and maintain living standards of greater 
numbers, a long series of props were installed. These were to sonir 
degree destabilising, inefficient and may have lowered average 
incomes of the total population (residents plus new arrivals).
To begin with, some rural industries which received props and 
incentives to diversify crashed soon after. For instance, the 
Victorian government offered farmers a bonus of £2 per acre for wine 
grapes planted - this action being taken to offer an alternative to 
growing cereals. £25,000 was appropriated; 11,000 acres of vines 
were planted and in barely four years 1,400 vignerons with little 
or no experience were added to the ranks of producers; 900 of these 
new vignerons planted less than 10 acres. The result was 
overproduction, a drastic fall in quality, declining prices and the 
exodus of producers (and job opportunities) from the industry.1 
In short, the prop was decidedly destabilising. The same pattern 
was repeated to a great extent with soldier settlement after WWI.
In secondary industry the tariff was also in some ways a destabilising 
influence on employment. Writing in 1932 Walker argued that 
unemployment in the twenties was in part related to the Australian 
tariff
1 See David Pope, ’Viticulture and Phylloxera in North-East Victoria, 
1880-1910', Australian Economic History Review, March 1971, 
pp.21-38.
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I n t e m i t t e n c y  o f  p r o d u c t i o n  h a s  u n d o u b t e d l y  be e n  i n t e n s i f i e d  
i n  A u s t r a l i a  by t h e  k e e n n e s s  o f  c o m p e t i t i o n  i n  t h e  f a c e  o f  a 
d e c l i n i n g  e x t e r n a l  m a r k e t .  And t h e  s c r a m b l e  f o r  t r a d e  h a s  
p r o b a b l y  c o n t r i b u t e d  t o  t h e  i n s t a b i l i t y  o f  t h e  e n g i n e e r i n g  and 
’ o t h e r  m a n u f a c t u r i n g ’ i n d u s t r i e s .  Both  t h e s e  g r oups  have  
r e c e i v e d  t a r i f f  p r o t e c t i o n  i n c r e a s i n g l y  s i n c e  t h e  w a r ,  and i n  
b o t h  t h e r e  h a s  been  a  r a p i d  g ro w th  o f  s m a l l  mushroom f i r m s ,  
which growth  has  a t t r a c t e d  t h e  a t t e n t i o n  o f  s e v e r a l  o b s e r v e r s .
I t  i s  w e l l  known t h a t  a m u l t i p l i c i t y  o f  f i r m s  g i v e s  g r e a t e r  
sc ope  f o r  t h e  type  o f  e r r o r  commonly known as  t h e  ’ c o m p e t i t i v e  
i l l u s i o n ’ , and i t  i s  i n e v i t a b l e  t h a t  t h e  i n e x p e r i e n c e  o f  many 
o f  t h e s e  s m a l l  e s t a b l i s h m e n t s  s h o u l d  f o s t e r  e r r o r s  o f  judgment  
which  add t o  t h e  i n s t a b i l i t y  o f  t h e  demand f o r  l a b o r .  I t  i s  
somewhat i r o n i c a l  t h a t  a  t a r i f f  d e s i g n e d  t o  c r e a t e  o p p o r t u n i t i e s  
f o r  employment ,  s h o u ld  a c t u a l l y  f a c i l i t a t e  t h e  o r g a n i z a t i o n  o f  
c e r t a i n  i n d u s t r i e s  a l o n g  l i n e s  t h a t  r e d u c e  t h e  p r o b a b i l i t y  o f  
p e rm a n e n t  employment f o r  t h e  a v e r a g e  w o r k e r . 1
A n o th e r  d a n g e r ,  was t h e  r e l i a n c e  on l a r g e  b u d g e t  d e f i c i t s
( b r o a d l y  d e f i n e d ) ,  f i n a n c e d  by f o r e i g n  b o r r o w i n g s .  T h i s  was
p a r t i c u l a r l y  t r u e  i n  t h e  t w e n t i e s .  Repayment  p l a c e d  g r e a t  p r e s s u r e
on A u s t r a l i a ' s  Ba la nce  o f  P a y m e n t s 2 , and a m a j o r  c r i s i s  c o u ld  be
p r e c i p i t a t e d  by a d v e r s e  movements i n  t h e  C u r r e n t  o r  C a p i t a l  Accoun t .
And h e r e  A u s t r a l i a n  g o v e r n m e n t s '  e m p h a s i s  on t h e  c r e a t i o n  o f  j o b s
( r a t h e r  t h a n  t h e  economic v i a b i l i t y  o f  t h e  p r o j e c t s ) , i n c r e a s e d  t h e
p r o b a b i l i t y  t h a t  c a p i t a l  i n j e c t i o n s  m i g h t  u l t i m a t e l y  d ry  up .  Ye t
b e c a u s e  o f  t h e  r e l i a n c e  on them, t h e  e n s u i n g  c r i s i s  would  be a l l  t h e
more s e v e r e .  Governments  seemed c o n t e n t  t o  spe nd  on a lm o s t  a n y t h i n g
t o  c r e a t e  j o b s .  There  was no t h o r o u g h  econom ic  p l a n n i n g  and c a r e f u l
c h o i c e  b e tw e en  p r o j e c t s  on b e n e f i t - c o s t  g r o u n d s 3 ; t h e  r a t e  o f  r e t u r n
on i n v e s t m e n t  was o f  l i t t l e  o r  no c o n c e r n ,  employment  was.  Long
b e f o r e  t h e  Wall  S t r e e t  c r a s h  and t h e  o n s l a u g h t  o f  w o r ld w id e  d e p r e s s i o n ,
B r i t i s h  f i n a n c i a l  c i r c l e s  be g a n  t o  show c o n c e r n  w i t h  A u s t r a l i a ' s
b o r r o w i n g .  As e a r l y  as  1927,  t h e  E co n o m is t  a r g u e d  t h a t  A u s t r a l i a ' s
d e b t  was t o o  h i g h  ’ compared w i t h  t h e  i n c r e a s e  i n  p r o d u c t i o n ’ , and
1 t R o n a l d  W a lk e r ,  'The  Unemployment  P r o b le m  i n  A u s t r a l i a ’ , J o u r n a l
o f  P o l i t i c a l  Economy, 40 ,  1932,  p . 2 2 3 .  A lso  s e e  C h a p t e r  2 .
2 I n  t h e  c o u r s e  o f  t h e  t w e n t i e s ,  i n t e r e s t  and d i v i d e n d  payments  a b ro a d  
a s  a  p e r  c e n t  o f  A u s t r a l i a ' s  e x p o r t s  r o s e  f rom  a b o u t  15 p e r  c e n t  t o  
30 p e r  c e n t .
3 The o n l y  r u d i m e n t a r y  economic  a n a l y s i s  was by t h e  Commonwealth 
Deve lopment  and M i g r a t i o n  Commission e s t a b l i s h e d  t o  i n v e s t i g a t e  
s u b m i s s i o n s  u n d e r  t h e  £34 M i l l i o n  A g re e m e n t .  I t  r e j e c t e d  a b o u t  one 
h a l f  o f  t h e  p r o p o s a l s .
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be g a n  t o  q u e s t i o n  w h e t h e r  t h e  money was b e i n g  s p e n t  ’ e c o n o m i c a l l y  
and p r o d u c t i v e l y ' .  I t  u r g e d  t h a t  i n  t h e  f u t u r e  ’ t h e  n a t u r e  o f  t h e  
works  be  s p e c i f i e d  and e a r n i n g  power  e s t i m a t e d  i n  a l l  l o a n  d e a l i n g s ' . 1 
P u b l i c  i n v e s t m e n t  and  employment  p o l i c i e s  p a r t l y  s e a l e d  t h e i r  own 
doom.
Government p o l i c y  o f  p l a n t i n g  and e x p o r t  b o n u s e s ,  d o m e s t i c  
p r i c e  s u p p o r t s ,  r u r a l  c r e d i t s ,  home f i n a n c e ,  a g r i c u l t u r a l  l o a n s ,  
a r b i t r a t i o n  awards and t h e  t a r i f f ,  by d i s t o r t i n g  p r i c e s ,  a l s o  
c o n t r i b u t e d  t o  a m i s a l l o c a t i o n  o r  i n e f f i c i e n t  u se  o f  r e s o u r c e s .  
M i s a l l o c a t i o n  o f  r e s o u r c e s ,  and h e r e  t h e  t a r i f f  can be s i n g l e d  o u t ,  
c e t e r i s  p a r i b u s , s h r a n k  t h e  s i z e  o f  maximum o u t p u t  and a v e ra g e  
in co m e s .  I n  a d d i t i o n ,  a  c a s e  h a s  been  made by Bryan Haig t h a t  t h e  
p a r t i c u l a r  s t r u c t u r e  o f  t h e  A u s t r a l i a n  T a r i f f  d i l u t e d  (K e yne s ia n )  
income m u l t i p l i e r  e f f e c t s .  Fo r  t h e  t a r i f f  f e l l  m o s t l y  on consumer 
g o o d s ;  i t  was by c o m p a r i s o n  l i g h t  on p r o d u c e r  goods and much o f  t h e  
n e e d s  o f  s e c o n d a r y  i n d u s t r y  f o r  p r o d u c e r  goods ( i n v e s t m e n t )  was met 
by i m p o r t s .  Thus an e x p a n s i o n  i n  m a n u f a c t u r i n g ,  and i n c r e a s e d  
i n v e s t m e n t  by t h i s  s e c t o r ,  was p a r t l y  o f f s e t  by g r e a t e r  i m p o r t s  
( l e a k a g e s ) ,  i . e .  t h e  m u l t i p l i e r  e f f e c t s  were c o n s i d e r a b l y  w e a k e n e d . 2 
T h u s , c e t e r i s  p a r i b u s , a v e r a g e  incom es  were n o t  o n l y  l o w e r  t h a n  t h e y  
wou ld have  b e e n  i n  t h e  a b s e n c e  o f  t h e  t a r i f f ,  b u t  a l s o  g i v e n  t h e
1
2
B u l L e t i n , F e b r u a r y  16 ,  1929.
T h i s  can be  i l l u s t r a t e d  u s i n g  a s t a n d a r d  K e y n e s ia n  income e q u a t i o n .
where
Y = C  + I Q + G + X-M
Y = income 
C = con s u m p t io n
I q= au tonom ous i n v e s t m e n t  [ t a r i f f  s t i m u l u s  e t c . ]
G = gove rnm e n t  o u t l a y s  
X = e x p o r t s  
M = i m p o r t s
C = Cq + bY (where Cq i s  autonomous c onsum pt ion  and 
b i s  t h e  m a r g i n a l  p r o p e n s i t y  to  consume 
o u t  o f  income)
M = Mq + mY (where  Mq i s  autonomous i m p o r t s [ t a r i f f  s t i m u l u s  e t c . J a n c  
m i s  t h e  m a r g i n a l  p r o p e n s i t y  t o  i m p o r t  
o u t  o f  income)
Then t h e  m u l t i p l i e r  i s ,
AY = (AIq + ACq + AG + AX -  AMQ) / ( l - b  + m)
I t  can  be s e e n  t h a t  t h e  e f f e c t s  o f  an i n c r e a s e  i n  autonomous 
i n v e s t m e n t  i n  m a n u f a c t u r i n g  m i g h t  be o f f s e t  by an i n c r e a s e  i n  
autonomous i m p o r t s .  See Bryan  H a i g ,  'The  Growth o f  M a n u f a c t u r i n g  
I n d u s t r y ' , a p a p e r  p r e s e n t e d  a t  t h e  C o n fe rence  on Economic P o l i c y , 
B r i s b a n e ,  1965.  Note  H a i g ' s  a rgum en t  was a g e n e r a l  one on t h e  
c o u n t e r v a i l i n g  e f f e c t s  o f  t h e  A u s t r a l i a n  t a r i f f  s t i m u l i  t o  i n v e s t m e n t  and 
c a p i t a l  i m p o r t s :  i t  was n o t  c o n f i n e d  t o  t h e  p a r t i c u l a r  K e y n e s ia n  model
used  above (which  d i d  n o t  a p p e a r  i n  h i s  p a p e r ) .
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structure of the tariff historically adopted, the income generating 
effects of investment by the secondary sector it promoted, tended 
to be 'washed out'.
There were also other areas of inherent weakness. Average 
incomes were squeezed. A redistribution of income might, however, 
have taken place within these circumstances, the Stolper-Samuelson 
argument being that although the cost of misallocation is a smaller 
cake, the relative slice going to labour and labour's price '(marginal 
product) both increase.1 Two points might be made in this regard. 
First, if a redistribution took place, then the rural-cum-export 
sector took the brunt of this, the costs (of higher prices) being 
borne by those employers in the unsheltered industries. If this was 
so, then declining profitability in the export sector held 
important implications for Australia's Balance of Payments. Second, 
even if a redistribution between sectors was sought, it is not 
clear whether the tariff could achieve this, if the foreign demand 
for Australia's exports was fairly inelastic.2 3
Finally, what effect did migration itself have on average 
incomes? Although the evidence is very tentative and the model a 
very specific one, I have suggested elsewhere that the net transfer 
of UK employment inputs into the Australian production process (the 
production function) ceteris paribus did little to aid growth. If 
anything, immigration slightly lowered average incomes. The model 
is sketched in Appendix 6.A.1 of this chapter. Briefly, the 
contribution of net UK (male equivalent) employment inputs to growth 
in Australian employment inputs was first estimated4, then employing
1 W.F. Stolper and P.A. Samuelson, 'Protection and Real Wages',
Review of Economic Studies, vol.IX, 1941, pp.58-73.
2 Lloyd A. Metzler, 'Tariffs, the Terms of Trade and the Distribution 
/ of National Income', Journal of Political Economy, February, 1949.
With low price elasticities tariffs can improve the terms of trade 
which would tend to shift resources back into rural-export 
production, thus part (or all) of the protection intended for 
domestic manufacturing is wiped out.
3 David Pope, 'The Contribution of United Kingdom Migrants to 
Australia's Population,Employment and Economic Growth: Federation 
to the Depression', Australian Economic Papers, forthcoming.
4 Prior to this the net transfers of UK employment units were 
estimated.
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a Cobb-Douglas production function1, the contemporaneous 
contribution of net UK employment inputs to Australian output 
growth was computed - cumulative contributions finally being 
obtained.2 3 It must be stressed that this analysis related to a 
partial, not the total derivative of the Cobb-Douglas function. 
Nevertheless the results are interesting. Columns 4 and 6 of Table 44 
suggest that the immigration of UK labour had a small negative 
impact on growth. Hence, the favourable age distribution effect 
of migration on total workforce participation rates did not outweigh 
the effects of diminishing returns. The nomination system with its 
emphasis on family migration meant that migrants’ contribution to 
employment inputs was not very much greater than their contribution 
to population, the end result being (at least in the context of the 
assumptions of the model), that migration hampered rather than 
accelerated growth in average incomes. However, it must be 
emphasised that this conclusion is confined to migrant contributions
3to economic growth via labour-employment inputs. Moreover 
Australian governments were not simply interested in the short 
term impact of UK labour transfers, and to the extent that they 
wanted to increase the total population, that average incomes
1 One objection to the adoption of this function is the assumption 
of constant returns to scale in the economy as a whole. However, 
in my period this may not generate particularly inaccurate 
impressions. Paul Douglas failed to find in studies of 
Australian manufacturing as a whole, which covered 1907-27, 
evidence of increasing returns, but a slight suggestion of the 
opposite. Paul H. Douglas, 'Are There Laws of Production?’
American Economic Review, XXXVIII, 1948. Unfortunately there are 
no corresponding quantitative period studies of other sectors of 
the economy.
2 The algebra is dealt with in the forthcoming article. Briefly 
the contemporaneous contribution is one half of the annual net 
intake and the cumulative summation is taken as one half of the 
current year plus the totals of past years.
3 Readers are reminded that here I am talking about a single effect 
holding other things constant. Thus immigrants may have more than 
offset this effect via their influences on the savings ratio, 
capital formation, technical progress, scale economies etc. These 
effects are harder to quantify, though qualitative evidence suggests 
that they may not have been substantial.
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were roughly held in tact might be seen as a measure of their success.
Yet all told the strategy of peopling Australia contained 
severe weaknesses. The props were in part destabilising. 
Inefficiencies were certainly sanctioned in the interests of jobs and 
in the longer run, deficit financing by overseas borrowing (with 
little if any regard to profitability), plus the cost squeeze on 
rural exports was pushing Australia headlong into a crisis.
Towards the close of the twenties these basic facts were indeed 
beginning to be recognised.
Through the twenties the farm sector attacked governments over
the high costs of production and protection, particularly the
industrial arbitration system (high wages) and the tariff (high
prices) and the 'tail-chasing dog' circle therein. 1 There were
also murmurings about the dangers of foreign borrowing and public
works, 'bottomless sinks of expenditure' which multiplied the
Debt.2 The Bulletin remarked,
The state in Australia has a great record for building 
railways, big stone structures of many sorts, vast monumental 
undertakings which are no more productive of permanent 
employment than those famous Egyptian relief works, the 
Pyramids. 3
The same journal described WA premier, Sir James Mitchell, as the 
Veincarnated Loan-Moses come to lead the people a second time into 
the land flowing with borrowed milk and honey'. 4 The premier, the 
Bulletin suggested, had never heard of overproduction or drought 5 
and as good as predicted that the bump, when it came, would be 
harder than in the absence of hot-house development.6 Further, as
1 See for instance, Pastoralists' Review. October 16, 1922, November 
16, 1922, April 16, 1923, April 15, 1924, April 16, 1926, June 16, 
1926, April 14, 1927, December 16, 1927, August 16, 1928,
October 16, 1928, December 15, 1928.
2 Pastoralists' Review, February 16, 1923, December 16, 1924, January 
16, 1925, September 16, 1926. Also see the Bulletin, March 11, 1920, 
September 16, 1920, March 1, 1923, December 3, 1925.
3 Ibid., August 25, 1921.
4 Ibid., June 14, 1923.
5 Ibid., March 13, 1924.
Ibid., August 10, 1922.6
“THEN COMES THE RECKONING.”
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a l r e a d y  n o t e d ,  t h e r e  was a g e n e r a l  a w a r e n e s s  o f  t h e  p r o b le m  o f  
m a r k e t s  f o r  new d i v e r s i f i e d  o u t p u t  -  and t h a t  t h i s  imposed  some 
r e s t r a i n t  on t h e  demand f o r  i m m i g r a n t s .  Bu t  a l s o ,  i n  t h e  e n d ,  t h e  
i s s u e  o f  m a r k e t s  f o r  new as  w e l l  as  t r a d i t i o n a l  o u t p u t  was l i n k e d  to  
t h e  h i g h  c o s t  o f  p r o d u c t i o n .
I n  1927 t h e  P r im e  M i n i s t e r ,  B r u c e ,  i n v i t e d  a  co m m i t t ee  o f  
e c o n o m i s t s  t o  u n d e r t a k e  an i n d e p e n d e n t  e n q u i r y  i n t o  t h e  econom ic  
e f f e c t s  o f  t h e  t a r i f f . 1 The B r ig d e n  R e p o r t  a p p e a r e d  two y e a r s  
l a t e r . 2 T h i s  i s  n o t  t h e  p l a c e  f o r  a  d e t a i l e d  summary o f  t h e  
R e p o r t 3 , b u t  t h e  key  th e m e s ,  as  t h e y  r e l a t e  t o  p o p u l a t i o n  s t r a t e g y ,  
d e s e r v e  a t t e n t i o n .
To b e g i n  w i t h ,  a h y p o t h e t i c a l  c o u n t e r f a c t u a l  s t a t e  o f  t h e  w o r l d  
was p o s t u l a t e d .  What would  have  h a p p e n e d ,  t h e y  a s k e d ,  i f  f o r  g i v e n  
p o p u l a t i o n ,  l i v i n g  s t a n d a r d s  and t e c h n o l o g y ,  A u s t r a l i a  i n  1926/27
1 Bruce  e x p r e s s e s  c o n s i d e r a b l e  u n e a s e  a t  t h e  c o u r s e  o f  A u s t r a l i a ' s  
economic  f o r t u n e s  i n  h i s  J o s e p h  F i s h e r  L e c t u r e  i n  Commerce,
A d e l a i d e  1927. The T a r i f f  Board R e p o r t s  f o r  1925/26  and 1926/27 
would  have  added  t o  B r u c e ' s  u n e a s i n e s s .  The 1925/26  R e p o r t  
p r e d i c t e d  d i s a s t e r  i f  r e a l  wages i n  A u s t r a l i a  were a l l o w e d  to  
d r i f t  f u r t h e r  a p a r t  f rom t h o s e  i n  o t h e r  c o u n t r i e s ,  i . e .  t h e  d a n g e r s  
o f  r e l a t i v e l y  h i g h  c o s t  s t r u c t u r e s .  The R e p o r t  o f  1926 /27  t h e n  
made t h e  p o i n t  t h a t  t h e  t a r i f f  was i n c r e a s i n g  d o m e s t i c  c o s t  and 
p r i c e  s t r u c t u r e s .
2 The f o r m a l  t i t l e  o f  t h e  r e p o r t  i s  The A u s t r a l i a n  T a r i f f :  An 
Economic E n q u i r y  (Melbourne 1929) .  The members o f  t h e  Commit tee  
were  J . B .  B r i g d e n  ( P r o f e s s o r  o f  Economics i n  t h e  U n i v e r s i t y  o f  
T a s m a n i a ) ,  D.B. Copland  ( P r o f e s s o r  o f  Commerce i n  t h e  U n i v e r s i t y  o f  
M e l b o u r n e ) ,  E .C .  Dyason ( a  member o f  t h e  S to c k  Exchange  o f  
M e l b o u r n e ) ,  L .F .  G i b l i n  (Deputy S t a t i s t i c i a n  o f  T a s m a n i a ,  a p p o i n t e d  
R i t c h i e  P r o f e s s o r  o f  Economics a t  Melbourne  U n i v e r s i t y  i n  1929) and 
C.H. Wickens  ( t h e  Commonwealth S t a t i s t i c i a n ) .
3 F o r  d e t a i l e d  d i s c u s s i o n  o f  t h e  R e p o r t  and t h e  e c o n o m i s t s '  v i e w s ,  
s e e  N e v i l l e  C a i n ,  ’P o l i t i c a l  Economy and t h e  T a r i f f :  A u s t r a l i a  i n  
t h e  1 9 2 0 s ' ,  A u s t r a l i a n  Economic P a p e r s , Ju n e  1973,  p p . 1 - 2 0 .  The 
s e c t i o n  draws h e a v i l y  on t h i s  p a p e r  and a l s o  h i s  'The  E c o n o m is t s  
and t h e  A u s t r a l i a n  P o p u l a t i o n  S t r a t e g y  i n  t h e  T w e n t i e s ' ,  Aus t r a l i a n  
J o u r n a l  o f  P o l i t i c a l  H i s t o r y , December 1974,  p p . 3 4 6 - 5 9 .  Fo r  
d i s c u s s i o n  o f  t h e  de ve lopm en t  o f  t h e  econom ics  p r o f e s s i o n  and o f  
some o f  t h e i r  c o n t r i b u t i o n s ,  s e e  Crawford  D.W. Goodwin,  Economic 
E n q u i r y  i n  A u s t r a l i a , Durham 1966,  C h a p t e r s  15,  16 and f o r  
d i s c u s s i o n  o f  p o p u l a t i o n  s t u d i e s ,  C h a p t e r  12.
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had not had protection? Would real rural output have expanded 
sufficiently to take up the slack, at free trade prices, of 
displaced manufactures? They thought not. Diminishing returns to 
land had set in, and the expansion on to marginal and inferior land 
encouraged by free trade prices would not quite generate the rural 
output sufficient to compensate. And even if diminishing returns 
were not so critical, then the (foreign) price inelasticity of 
demand for the extra rural output produced was. For a given 
population and real wage, the switch to free trade would, they 
thought, reduce aggregate and average output, and leave 230,000 
workers and dependants redundant - though the ultimate effect of 
the switch, if accompanied by flexible (sinking) real wages, was 
left in the air. Moving from the tariff in principle to protection 
in practice, the committee felt that, at least up to 1926/27, the 
tariff had probably not reduced, for a given population, output per 
head - the terms of trade benefits countering the costs of the 
misallocation of resources.1 But without protection, real wages 
would have been lower and immigration less, thus population smaller. 
In the context of diminishing returns, a smaller population, without 
protection, implied lower real wages, higher average, but lower 
aggregate incomes.
There were innumerable loose ends to their economic arguments 
and trenchant criticisms were expressed by F.C. Benham,then an 
economist at the University of Sydney and an orthodox free trader.
He rejected the assertions of diminishing returns to land and price 
inelastic demand and emphasised the costs of misallocation. The 
Committee itself, however, was definitely not recommending the 
further extension of protection. It felt, indeed, that the limits 
had been reached by 1927 and extensions would disproportionately 
raise the costs of misallocation above benefits bestowed by the
1 In a real sense they felt that the rural sector was being
protected by the tariff - i.e. free trade prices would have been 
accompanied by increasing output, but greater than proportional 
reductions in price. This 'benefit', in their rough judgement, 
was greater than the costs embodied in the misallocation of 
resources, given the desire for a rising population.
Neville Cain, 'The Economists..., op.cit., pp.349-52.2
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t a r i f f . 1 What ,  i n  f a c t ,  Bruce  was b e i n g  t o l d  i n  1929 was t h a t  t h e  
u s e  o f  t h e  t a r i f f  a s  a  p r o p  f o r  r e a l  wages and  h e n c e  i m m i g r a t i o n  had 
a l r e a d y  gone to o  f a r .  The e c o n o m i s t s  a l s o  drew a t t e n t i o n  t o  t h e  
b e n e f i t s ,  b u t  a l s o  t h e  i n h e r e n t  d a n g e r s  o f  p u b l i c  i n v e s t m e n t .  Fo r  
w h i l e  i t  h a d  ’m a t e r i a l l y  added  t o  t h e  demand f o r  l a b o u r ’ 2 , i t  was 
b e i n g  u s e d  " u n p r o d u c t i v e l y " , and u n l e s s  t h e  o u t l a y s  p r o d u c e d  a r e a l  
i n c r e a s e  i n  e x p o r t  o u t p u t  t o  pay  t h e  d e b t  c h a r g e s ,  t h e n  c a p i t a l  
i m p o r t s  m us t  f a l l  away. B r i g d e n  f e a r e d  t h a t  when t h e  p rop  was 
rem oved ,  A u s t r a l i a ' s  l i v i n g  s t a n d a r d s  and employment  would cave i n . 3
S i x  months  b e f o r e  t h e  B r i g d e n  com m it t ee  t e n d e d  i t s  
c o n c l u s i o n s  a n o t h e r  c om m it t ee  r e p o r t e d  t o  B r u c e ,  and made ( a l b e i t  
w i t h  l e s s  r i g o u r ) s o m e  o f  t h e  p o i n t s  which  t h e  T a r i f f  R e p o r t  was t o  
make t h e  f o l l o w i n g  J u n e ,  1 9 2 9 . 4 Bruce  had  r e q u e s t e d  t h a t  t h e  UK 
gove rnm e n t  n o m in a t e  an econom ic  commiss ion  to  i n v e s t i g a t e  A u s t r a l i a ' s  
m ain  e conom ic  p r o b l e m s .  The c o m m is s i o n e r s  v i s i t e d  A u s t r a l i a  d u r i n g  
1928 and r e p o r t e d  i n  J a n u a r y  o f  t h e  f o l l o w i n g  y e a r .
1 T h i s  was a rg u e d  i m p r e s s i o n i s t i c a l l y .  W i t h o u t  a s su m in g  o r  j u s t i f y i n g  
non r e v e r s i b l e  demand c u r v e s  o r  changes  i n  t h e i r  s h a p e ,  i t  i s  
d i f f i c u l t  t o  r e c o n c i l e  t h e i r  n o t i o n  o f  ' l i m i t s '  w i t h  t h e i r  s t r o n g l y  
a s s e r t e d  v iew s  a b o u t  t h e  c o u r s e  o f  o u t p u t  e f f e c t s  on e x p o r t  p r i c e s .  
T h e re  was a l s o  an i m p e r f e c t l y  s p e l t  o u t  n o t i o n  t h a t  f u r t h e r  t a x e s  
( t a r i f f )  on r u r a l  r e n t i e r s  would  s q u a s h  t h e i r  p r o p e n s i t y  t o  s a v e ,  
h e n c e  c u t  p r i v a t e  i n v e s t m e n t ;  s e e  N e v i l l e  C a i n ,  P o l i t i c a l  Econom y . . .  
p . 1 7 ,  f o o t n o t e  53.
2 The A u s t r a l i a n  T a r i f f , o p . c i t . ,  p . 9 7 ,  p . 1 4 4 ,  p . 2 2 4 .
3 J . B .  B r i g d e n ,  'E conom ic  C o n t r o l  o f  I m m i g r a t i o n ' ,  i n  P .D .  P h i l l i p s ,  
G.L.  Wood, ( e d s . ) ,  The P e o p l i n g  o f  A u s t r a l i a , M e lb o u r n e ,  1928,  
p . 2 8 4 .  F o r  o t h e r  e x p r e s s i o n s  o f  c o n c e r n  w i t h  p u b l i c  i n v e s t m e n t ,  
s e e  E .O .G .  Shann ,  'The  Boom o f  t h e  1890 -  And Now' ,  Bond o r  F r e e , 
Sydney 1930;  R.C. M i l l s ,  ' A u s t r a l i a n  Loan P o l i c y ' ,  i n  P e r s i a  
Campbel l  ( e d . ) ,  S t u d i e s  i n  A u s t r a l i a n  A f f a i r s , M elb ourne  1928,  
C h a p t e r  5 ;  D.O. Malco lm,  ' A u s t r a l i a n  Loan P o l i c y ' ,  A u s t r a l i a n  
Q u a r t e r l y , S e p t e m b e r ,  1929,  p p . 19 -20 .
4 R e p o r t  o f  t h e  B r i t i s h  Economic M i s s i o n ,  Commonwealth P a r l i a m e n t a r y  
P a p e r s  1929.  T h e i r  d i s c u s s i o n  o f  t h e  economic  e f f e c t s  o f  t h e  
t a r i f f  ( P a r a g r a p h s  5 0 ,  53) so c l o s e l y  r e s e m b l e s  t h e  b a s i c  
c o n c l u s i o n  o f  t h e  B r i g d e n  R e p o r t  as  t o  s u g g e s t  t h a t  t h e  
c o m m is s i o n e r s  had  s e e n  a  d r a f t  o r ,  a t  minimum,met  w i t h  B r i g d e n ' s  
c o m m i t t e e .
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The M i s s i o n ' s  r e p o r t  was l e s s  r i g o r o u s  and more g e n e r a l  t h a n  
B r i g d e n ’ s r e p o r t  -  and f o r  t h e s e  r e a s o n s  more i n s t a n t l y  d i g e s t i b l e .  
The m ain  economic  i l l  was s i m p l e  i n  o u t l i n e .  A u s t r a l i a ' s  c o s t s  o f  
p r o d u c t i o n  were too  h i g h ,  t h u s  she  c o u ld  n o t  compete  i n  t h e  w o r l d ' s  
m a r k e t  p l a c e .  The h i g h  c o s t s  were r e l a t e d  to  u n p r o d u c t i v e  
i n v e s t m e n t 1  2, i n d u s t r i a l  a r b i t r a t i o n  and wage f i x i n g ,  and t h e  t a r i f f .  
The c o m m is s io n e r s  a r g u e d  t h a t  l o a n  b o r r o w i n g s  had n o t  b e e n  w i s e l y  
i n v e s t e d  f o r  p r o j e c t s  had  n o t  been  t h o r o u g h l y  i n v e s t i g a t e d .  They 
s u g g e s t e d  t h a t  t h e  b o r r o w i n g  programme be r e d u c e d ,  and t h a t  
governm en t  monopoly o f  some u n d e r t a k i n g s  be opened  t o  p r i v a t e  
e n t e r p r i s e :  p r i v a t e  e n t e r p r i s e  w i t h  no p u b l i c  p u r s e  to  f a l l  b a c k  
upon c o u ld  be e x p e c t e d  t o  do t h e  j o b  more e f f i c i e n t l y .  I t  was 
r e c o g n i s e d  t h a t  c u r t a i l m e n t  o f  l o a n  e x p e n d i t u r e  would be 
d e f l a t i o n a r y ,  j o b s  would  be s a c r i f i c e d ,  b u t  t h e  bump i n  t h e  l o n g  
t e r m  would  be l e s s  h a r s h .  ' i f  i t  i s  s o u g h t  t o  p r o l o n g  i t  
( a r t i f i c i a l  p r o s p e r i t y ) ,  i t  b r i n g s  w i t h  i t ' ,  t h e y  f e l t ,  ' i t s  own 
i n e v i t a b l e  n e m e s i s ' . 3 The T a r i f f  and wage f i x i n g  were  s e e n  as  a 
m os t  u n h o l y  a l l i a n c e
But  a l l  m ea s u res  d e s i g n e d  f o r  t h e  i n c r e a s e  o f  A u s t r a l i a ' s  
w e a l t h  p r o d u c t i o n  and power  o f  a b s o r b i n g  new p o p u l a t i o n  t e n d  
t o  be  d e f e a t e d  i f  t h e r e  a r e  s t r o n g  f o r c e s  w i t h i n  h e r  wh ich  
o p e r a t e  so t o  r a i s e  h e r  c o s t s  o f  p r o d u c t i o n ,  t h a t  she  c a n n o t  
s e l l  h e r  p r o d u c t s  i n  t h e  m a r k e t s  o f  t h e  w o r l d ,  and i s  
r e s t r i c t e d  w i t h i n  t h e  l i m i t a t i o n s  o f  h e r  own home m a r k e t .
Here we a p p r o a c h  t h e  most  v e x e d ,  and t h e  most  i m p o r t a n t  
o f  a l l  A u s t r a l i a n  q u e s t i o n s ,  t h a t  o f  t h e  combined e f f e c t s  
o f  t h e  p r o t e c t i v e  Customs T a r i f f  and o f  t h e  l e g i s l a t i v e  
e n a c t m e n t s ,  b o t h  o f  t h e  Commonwealth and o f  t h e  s t a t e s ,  f o r  
t h e  f i x i n g  o f  wages and c o n d i t i o n s  o f  l a b o u r . 4
The C om m is s io n ' s  p r e s c r i p t i o n  was t o  p r u n e  t h e  t a r i f f  ba c k  t o  t h e
1 Here  t h e  Com m iss ione rs  ( P a r a g r a p h  11) w a n te d  i n  a  ' r e a s o n a b l e  
t i m e ,  d i r e c t l y  o r  i n d i r e c t l y '  t o t a l ,  n o t  j u s t  v a r i a b l e ,  c o s t s  t o  
be  r e c o u p e d .  However  A u s t r a l i a  a l s o  abounded  w i t h  p r o j e c t s  t h a t  
d i d  n o t  e ven  c o v e r  s h o r t  r u n  o p e r a t i n g  c o s t s .  Schemes s i n g l e d  
o u t  were  t h e  Murrumbidgee  I r r i g a t i o n  Area  and Murray R i v e r  
p r o j e c t s  and S o l d i e r  S e t t l e m e n t .  On t h e  l a s t  p r o j e c t  o v e r
£ 4 5 , 5 0 0 , 0 0 0  had  b e e n  adv a n ce d  o f  w h ich  £ 3 6 , 0 0 0 , 0 0 0  was 
o u t s t a n d i n g .
2 I b i d . ,  P a r a g r a p h s  2 0 - 2 1 .
3 I b i d . ,  P a r a g r a p h  29 .
I b i d . ,  P a r a g r a p h  44 .4
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the ’most efficient' industries1, introduce scientific inquiry and 
scrutiny of tariff claims and, without saying anything openly, 
hinted at reducing wages.2
Thus by 1929 Bruce was receiving advice from the economists on 
the Brigden committee and at the Tariff Board and from the British 
Economic Mission that the props in support of population had survived 
for too long - the house of cards was about to fall. Indeed words 
of caution had come earlier than this from economists and geographers. 
Benham stressed that Australia’s immigration and population growth 
should be tailored to maximise average incomes, not total numbers-3
1 Their definition of these industries was perplexing; they were ones 
that 'supply the community... at a price equal to or not materially 
greater than that at which similar goods could be imported without 
a duty...but (in fact at this market price) powerful combinations 
of overseas producers could by undercutting their prices, drive 
them (Australians) out of business...' ibid., Paragraph 54. This 
can perhaps be best interpreted as meaning that protection should 
be limited to those who would barely need it in the absence of 
foreign 'dumping'.
2 Ibid., Paragraph 67.
3 F.C. Benham, The Optimum Size of Population in The Peopling of 
Australia., op.cit., Chapter 10. Also see his Prosperity in 
Australia, London 1930. For other discussion see L. Robbins, 'The 
Optimum Theory of Population', in T.E. Gregory and H. Dalton (eds.), 
London Essays in Economics, London 1927; Carr Saunders, Population, 
Oxford 1925, pp.26-27,31; Alfred Plummer, 'Population, Some 
Questions of Quantity and Quality', Journal of Political Economy,
40, 1932, pp.617-37.
Cannan was one of the first to discuss what Carr Saunders latei. 
called optimum population, i.e. maximum output per head - Cannan 
had the idea of a maximum 'return' which occurs against a backdrop 
of first increasing then diminishing returns. Unlike the Brigden 
Report, Benham thought that the diminishing returns part had not yet 
arrived, and that Australia's optimum was perhaps twice her current 
population, i.e. about 10-15 million (Hughes was thinking in terms 
of 100 million).
Benham seems to have disagreed with Robbins over assumptions 
concerning the other inputs - capital and organisation. The latter 
defined the optimum for fixed capital and organisation, while 
Benham defined his in terms of capital and organisation somehow 
being of an adequate size for the population (Peopling of 
Australia, pp.249, 257, 260-64); Carr Saunders took a similar line. 
Thus if capital and organisation also varied over time then the 
optimum population could be different at different times - it was 
not a static concept. Partly for this reason, Joan Robinson has 
dismissed it as 'a will-o-the wisp' concept (J.R. Robinson, The 
Accumulation of Capital, Cambridge, 1956, p.343). It might be 
added that the economists on Brigden's committee never defined nor 
specified the optimum, but given their emphasis on diminishing 
returns and falling per capita performance (after 1927), then 
presumably the optimum had been reached.
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Mo reo ver geographers and economists pointed out that Australia’s 
natural resources were not boundless and her potential to absorb 
immigrants was a lot less than popularly imagined.1
All this advice, though it probably had some effect on Bruce, 
came rather too late. Bruce did indeed attempt to manoeuvre late 
in 1929. In the guise of reforming the maritime industries, he 
proposed to repeal the Arbitration Acts.2 The Maritime Industries 
Bill was defeated and his government fell. The Labor government took 
office, and with budget and employment constraints to the forefront, 
cut off the immigration programme in one fell swoop.3 But Australia 
had already begun the downhill slide into the Great Depression.
1 See Charles H. Wickens, Australia and its Immigrants, Proceedings 
of the World Population Conference (1927), op.cit.; P.D. Phillips, 
G.L. Wood, The Australian Population Problem in Peopling, op.cit., 
pp.15-16; Griffith Taylor, ’The Natural Resources of Australia', 
Studies in Australian Affairs, op.cit., Chapter 1; Neville Cain, 
'Economists..., op.cit., pp.346-49.
2 The proposal 'hidden' in the Maritime Industries Bill was that the 
Commonwealth would surrender the field of arbitration to the states. 
As Sawer argues,
Although most government speakers avoided saying so at all clearly, 
it was evident that they thought wages were too high, hours too 
short and worker productivity too low, and that it would be 
difficult for the Federal tribunals to apply the necessary 
correctives while it might be possible for the state ones to do so. 
Geoffrey Sawer, Australian Federal Politics..., op.cit., p.309.
3 Two weeks after taking office, Scullin cabled the London office to 
cease all recruiting. Three days later he cabled the Colonial 
Secretary, Lord Passfield, that unemployment and the falling prices 
of staples meant that we 'cannot be responsible for continuance of 
assisted migration...' Department of the Interior, Correspondence 
file, class 5: ’Assisted migration - general policy’, 1929-34. 
Commonwealth Archives Office: CRS A436, item 46/5/19, File No.l. 
Passfield replied that undertaking under the £34 Million Agreement 
could be finished and the absorption clause suspended on three 
conditions: (i) maintain some machinery which would facilitate early 
resumption of assisted immigration, (ii) continue to accept some 
domestics from UK training centres, (iii) place Victorian land 
settlers (of whom there had been complaints) in a satisfactory 
financial condition. The Commonwealth accepted these conditions, 
but implemented them with considerable fiscal cunning - Estimates 
for 1931 were cut from £100,000 to £20,000. See Scullin, 
Commonwealth Budget, 1931, p.7, also Appendix 4.A.I.
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C o n c l u s io n s
A u s t r a l i a ’ s demand f o r  a d d i t i o n a l  p o p u l a t i o n  was n o t  an 
u n c o n s t r a i n e d  phenomenon.  A l th o u g h  o u t l a y s  on t h e  d i r e c t  
e nc ou ra ge m e n t  o f  i m m i g r a t i o n  ( a s s i s t e d  p a s s a g e s ,  r e c r u i t m e n t  and such  
l i k e )  were a s m a l l  f r a c t i o n  o f  g o v e r n m e n t s ’ t o t a l  b u d g e t s ,  t h i s  i s  
n o t  t o  say t h a t  c h a n g e s  i n  f i s c a l  t i g h t n e s s  may n o t  have  s e t  some 
c e i l i n g  to  t h e  d e s i r e d  a n n u a l  i n t a k e .  They most  l i k e l y  d i d .  A more 
c e r t a i n  r e s t r a i n t  was t h e  d e g r e e  o f  t i g h t n e s s  i n  t h e  l a b o u r  m a r k e t ,  
g o v e rn m e n ts '  a w a r e n e s s  o f  t h e s e  c o n d i t i o n s  b e i n g  h e i g h t e n e d  by t r a d e  
u n i o n  and e m p lo y e r  p r e s s u r e  g r o u p s .  A n o th e r  f a c t o r ,  which  d e s c e n d e d  
r a t h e r  l i k e  a c l o u d  i n  t h e  t w e n t i e s ,  and dampened e n t h u s i a s m  f o r  
i m m i g r a t i o n ,  was t h e  p r o b le m  o f  o v e r s e a s  m a r k e t s .  I n t e r e s t i n g l y ,  
what  m igh t  t o d a y  be  t h o u g h t  o f  as  t h e  more o b v io u s  c o s t s  and 
r e s t r a i n t s ,  t h e  p r o v i s i o n  o f  h o u s i n g  and s o c i a l  i n f r a s t r u c t u r e ,  do 
n o t  a p p e a r  t o  have  b e e n  s e e n  i n  t h i s  way. R a t h e r ,  I  have  s u g g e s t e d , 
t h e y  were s e e n  i n  t h e  g e n r e  o f  d e s i r a b l e  deve lopm en t  -  e x e r c i s i n g  
a  p o s i t i v e  r a t h e r  t h a n  a n e g a t i v e  i n f l u e n c e  on t h e  demand f o r  
p o p u l a t i o n  a d d i t i o n s .
But  t h e r e  w e re  n o t  o n l y  l o o s e  ends  t o  p o l i c y ,  p o l i c y  was w rough t  
w i t h  w e a k n e s s e s .  For  i t  was b a s e d  on an a lm o s t  e n d l e s s  s t r i n g  o f  
p r i c e  p r o p s  and u n c o s t e d  v e n t u r e s ,  a l l  b a s i c a l l y  d e s i g n e d  t o  b o o s t  
employment and m a i n t a i n  h i g h  l i v i n g  s t a n d a r d s  o f  an i n c r e a s i n g  
p o p u l a t i o n .  But  i n  t h e  end i t  was t h e s e  p r o p s  t h a t  pushe d  t h e  
A u s t r a l i a n  economy,  p o s s i b l y  a s  e a r l y  as  1 9 2 7 /2 8 ,  i n t o  an u n t e n a b l e  
p o s i t i o n .  On t h e  e ve  o f  t h e  d e p r e s s i o n  A u s t r a l i a  was a l r e a d y  i n  
ne e d  o f  a b a s i c  o v e r h a u l .
The p o l i c y  o f  p e o p l i n g  A u s t r a l i a  met  w i t h  a m easu re  o f  s u c c e s s  
i n s o f a r  a s  A u s t r a l i a ' s  r a t e  o f  p o p u l a t i o n  growth  was o v e r a l l  
c o n s i s t e n t l y  h i g h e r  t h a n  t h a t  o f  o t h e r  w e s t e r n  economies  and a v e r a g e  
in c o m e s ,  f rom my ro u g h  e s t i m a t e s ,  d i d  n o t  g r e a t l y  s u f f e r  a s  a 
c onseque nc e  -  a  f i n d i n g  i n  g e n e r a l  sympathy w i t h  t h e  v iew s  o f  
economic  a d v i s o r s  i n  t h e  l a t e  t w e n t i e s .  Yet  t h e  w e a k n e s s e s  i n  
A u s t r a l i a ’ s s t r a t e g y  were  s e r i o u s .  And by t h e  c l o s e  o f  t h e  p e r i o d ,  
t h e y  were a l s o  t h e  c a u s e  o f  an i n c r e a s i n g  u n e a s i n e s s .  L i k e  a 
boa  c o n s t r i c t o r  A u s t r a l i a  had  b o l t e d  down i t s  meal  -  i t  was now t im e  
to  r e s t  and d i g e s t .  I n  f a c t ,  a l t h o u g h  t h e  s e n t i m e n t s  were  r i g h t  t h e  
a d v i c e  came r a t h e r  t o o  l a t e .  Given A u s t r a l i a ’ s r e l a t i o n s  w i t h  t h e  
w o r l d ,  d e p r e s s i o n  c o u l d  c l e a r l y  n o t  have  been  a v o i d e d .  But  t h e
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comparatively early slide and the depth of the downswing in 
Australia’s case, are matter, I think, that can be traced to flaws 
in her earlier migration-development policy.
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Appendix  6 .A .1
D e r i v a t i o n  o f  U.K. M i g r a n t s '  C o n t r i b u t i o n  t o  A u s t r a l i a n  
Growth v i a  T r a n s f e r s  o f  Net  (male  e q u i v a l e n t )  Employment
I n p u t s
By a s s u m p t i o n ,  
w h e r e ,
Y = AE^Sc1^  (1)
w h e re  Y = A u s t r a l i a n  a g g r e g a t e  o u t p u t
A = an ’ e f f i c i e n c y '  p a r a m e t e r  o r  r e s i d u a l
E = A u s t r a l i a n  a g g r e g a t e  male  e q u i v a l e n t  
A
employment  i n p u t s  
K = c a p i t a l  i n p u t s  
ft = p o s i t i v e  f r a c t i o n
D i f f e r e n t i a t i n g  (1)  w i t h  r e g a r d  to  t im e  and d i v i d i n g  by Y p e r m i t s  us
t o  d i s t i n g u i s h  t h e  c o n t r i b u t i o n s  o f  ’ e f f i c i e n c y ’ , employment  u n i t s  and
2
c a p i t a l  t o  g rowth  i n  o u t p u t :
( d Y / d t ) / Y  = ( d A / d t / A  + ft(dE / d t ) /E + ( 1 - f t ) ( d K / d t )  /K (2)
n. n.
I . e .  i n c l u s i v e  o f  U.K. m i g r a n t  (male  e q u i v a l e n t )  employment  i n p u t s .
2
Land m ig h t  b e  t h o u g h t  a n o t h e r  i n p u t .  However ,  most  l a n d ,  p a r t i c u l a r l y  
i n  t h e  e a s t e r n  S t a t e s  was o c c u p i e d  by F e d e r a t i o n  (m o s t ly  u n d e r  l e a s e  
f rom  t h e  Crown) .  As l e a s e s  o f  l a r g e  a r e a s  o f  t h e  p u b l i c  e s t a t e  e x p i r e d  
t h e y  w ere  i n  many c a s e s  n o t  renewed b u t  t h e  l a n d  c u t  up f o r  t h e  
p u r p o s e  o f  s e t t l e m e n t  u n d e r  s y s t e m s  o f  d e f e r r e d  payment ;  t h e  s t a t e  
go v e rn m e n ts  a l s o  a c q u i r e d  by r e p u r c h a s e  c o n s i d e r a b l e  a r e a s  u n d e r  
p r o v i s i o n s  o f  t h e  v a r i o u s  C l o s e r  S e t t l e m e n t  A c t s  a f t e r  1901.  Thus t h e  
’ e x p a n s i o n '  i n  l a n d  to o k  t h e  form o f  more i n t e n s i v e  u t i l i s a t i o n  v i a  
l a b o u r  and c a p i t a l  i n p u t s  -  i n  t h e  c a s e  o f  t h e  l a t t e r  t h i s  o f t e n  j u s t  
i n v o l v e d  new b r e e d s  o f  w hea t  f e r t i l i s e r s  and f a l l o w i n g .  The growth  i n  
t h e  l a n d  b a s e  i . e .  t h e  p r o p o r t i o n  o f  l a n d  n e v e r  o c c u p i e d  i n  any fo rm  
t o  t h e  t o t a l  s t o c k  o f  l a n d ,  was v e r y  s m a l l .  However  t h i s  c o n c l u s i o n  
n e e d s  some q u a l i f i c a t i o n  i n s o f a r  a s  t h e r e  was o n l y  a t o k e n  o r  l e g a l  
o c c u p a t i o n  o f  some l a n d  -  t h e  t a k i n g  o u t  o f  n o m i n a l  l e a s e s  f o r  s m a l l  
sums d i d  n o t  a lw ays  im ply  an ' e f f e c t i v e '  o c c u p a t i o n  o f  t h e  l a n d .
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The c o n t r i b u t i o n  o f  n e t  t r a n s f e r s  o f  UK male e q u i v a l e n t  employment  
i n p u t s  t o  o u t p u t  g rowth  i s ,
mg = n %em /  E (3)
( t - 1 )
w h e r e ,  ^
%ET = an e s t i m a t e  o f  t h e  a v e r a g e  p r e s e n c e  o f  UK
m i g r a n t  (male  e q u i v a l e n t )  employment  i n p u t s  
d u r i n g  y e a r  t
From (1)  p e r  c a p i t a  income can be w r i t t e n
Y/P = AE V  ^ / P  A
(4)
w h e r e ,
P = t o t a l  p o p u l a t i o n
W r i t i n g  Y/P = y (5)
P = p r +  p m (6)
e a
= e r + em (7)
w h e r e ,
R d e n o t e s  r e s i d e n t s  e x c l u s i v e  o f  n e t  UK m i g r a n t s  
who a r r i v e  d u r i n g  t h e  y e a r
M d e n o t e s  n e t  UK m i g r a n t s  who a r r i v e  d u r i n g  t h e  
y e a r
T o t a l l y  d i f f e r e n t i a t i n g  e q u a t i o n  4 w i t h  r e s p e c t  to  t im e  and d i v i d i n g  
b o t h  s i d e s  by y ,
d y / d t
y
flA[ER + eV  V  ^[PR + PM1 1 rdEM/d t ]
y
AfER + EM] V " ^ [ P R + PM] ~ 2 [dPM/ d t ] . . .
y
( 8)
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Substituting for y using equations 4-7
ftA[ER + eM] ^ 1k I~^[PR + PM]~1[dEM/dt]
y a [er + EM ]QK1-f2[PR + P«]-1
ArER + em '] V “n [pR + p M r 2 idPM /dt]
a [er + EM]fiK1“n [PR + PM ]_1
(9)
= fl[dEM/dt]
em + e r
M ,dP /dt 
PM + PR
(10)
= ^[dEM/dt]E
dPM/dt
P
(11)
Assuming that the migrant impact affects only the population and 
employment variables, and that the derivatives can be approximated by 
the average annual change in the subsequent year, then equation 11 can 
can be restated as,
=
^ E t / E t-1 " (12)
(dEM/dt) = HeMt
R M _AE + E = V i
dPM/dt = %Mt
M . „R _AP + P = Pt-1
where,
